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ABSTRACT 

The evolutlon of alternatlv~ developaent theortes and 

practlces, and optlons for a modern economy ln northern Ou.bec, 

are descrlbed wlthln the context of some major soclo-ecoriom1c 

strategles that have been advancad for northern ~anada over the 
o 

tWQ decades slnce the late 1960s. The distinct1ve f.atures and 

1nvestment pollc1es of the major Inult controlled development 

organlzatlohS in northern Quebec. but ln partlcular The Kaklv1k 
.) 

Corporation. are presented as a way of assesslng the generally 

positive impacts of these lnnovatlve organlzstlons on the 

reg10nsl polltlcal economy followlng the slgnlng of the Jaaès: 
1 

Bay and Norther~ Quebec 

are made concernlng 

organ 1 za tians a·nd the 

development scenarios. 

, 
, 

Agreement ln 1975. Some specu"latior\s 
r 

the raIes of Nat1ve developa.nt 

<t'> 
most Important com~o ènts of future 

, , 
RESUME 

f~ 

L' évolution ~eg théories et des pratlq,u •• alternatlv •• 

en développement, alnsi que les opt 10ns pour une 'conoa le 

moderne dans le nord du Québec, 
1 

sont decr1tes dans_ le contexte 
, , l' de certa Ines 

~té avanc:es 

stratégies soclo-économlques ' Impor:antell 4\1 ont 

pour le nord du Canada durant les deux d.cennl •• 

depu1S 
, . 

annees 
l ' 

caracterlsttques la ftn 1960. des Les 

dlst1nctives 
, 1 

pol1tl QU\S ,de developpelllent et 

prlnClpaux\~rganlsllles de d~veloppe.ent 

et les 

d~Jnvestlssement que les 

, 
control1es par les Inults dans le nord du Qu~bec. et en 

partlcu11er la Corporation Haklvif; sont pr:sentles dans le but 
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d'évaluer le8 l~pacts pos1tlfs de ces organ1smes 1nnovateurs 
, ... , , 

'sur l'economle pollt1que reg10nale apres la s1gnature de la 

Conventlon de la Bale James et du nord du Québec en 1975. 

Quelques sp~d~latlon8 sont faites en regard du rôle Joué par 

les prga~lsmes lnults sur le d~veloppement et les aspects les 
"" , J , .,.. 

plus Importants du scenar10 de' developpement futur . 
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The North .. beCOm.::01:r::W r •• llty, ln whos. cr.ation-
i \ 

Nat1ve people are the crucial part1clpants. A. reallty. ho..,ever. 

that 18 burdened w1th aIl the contrad1ctlons tr.t dozens of 

boom-and-bust econom1es 'and 8981n9 struc~urea. scor.. of f.l.e 
1 _ 

"starts, and a century or so of exploltat10n have davisep. 

B~t havlng been excluded from the dlrectlon of moat of 

these earller ventures. Nat1ve people should not allow ne'(.on8S, 

tq be announced wlthout thelr full partlclpat10n. If the North 
,) 

1 s trul y a:t a hl storlc junct ure,' northerners must 1 nsut on a 
~ 

dlfferent present, and a future whlch baglns' wlth fr.ah 

concepts--but wh1ch does not deny- falll1Ur cultural 

philosophies and values. 

The fu~ure Nor~h 18 unllkely to be a ut~pla. How.y~r It 

'could be a place wnere there 11 8 creative econolllic tenalon, 

and 8 careful bala~ce bet~een the ~oSSlble 4nd th. reall 

somethlng that only can be accompl18hed ln an envlr90 •• nt whlch 
, , 

18 st1mulated by Innovatlve approaches to bUlld1ng c~nt •• porary 

structures and institutions. . ( 
Nat Ive people 1 s understandtng of. th'lr hlstory, and 

thelr real IHe experlencell, not only have undoubtedlyotaught 

the. to trust each other, but hava 81so 91 ven the. a pat lent 

out look and a fundamental opt 1 m 1 sm towards the-t r fut ure. Th 11 

( should stand the. 1 n good stead . as they negot t·ate the1 r own -
1 1" _ .., 1'0" • 

destlny, and as they contrlbute to the c.ollective' prospecta of 

all Canadlans ln the ~velop.ent of the North. 

vii., 
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~ Chapt.r 1 
, 

STRATEGIES IN NQRTHERN DEYELOPHENI 
IN CANADA SINe! THE LATEC1960 • 

" 

A. Tb. R •••• rch Probl •• and Fra •• work. 

From the lat~ 1960s onwards \the northern part of North 

Aaarlea the most slgnlfleant soclal, ])011tleal, 

and eeo ormatlon< ln Its hlstory. In Just two deeades 

vast and mlnerai deposlts were dlseovered and 

explolted ln Greenland. Alaska, . and Canada; the polltleal 
" 

organl~atlon of governments was substantlally changed wlth the 

1 ntroduct 10n 0 f va r lous forms of deeent ra 11zed. and 1 n sOlle 

cases ethnlcally based, go*ernments ln Greenland a~d ln parts 
. 

of Canada; the North Aller lean Arct le became a foca l po 1 nt for 

strategie, geopolltlcal, and envlronmenta 1 concerna; and -

everywhere ln the North the Indlgenous peoples were beglnnlng 

to make substantlal progress ln the negotlatlon of land clalms 

settlements, and the related ls'sues of aborlglnal rlghts and 

self-government. 

ln the 

This thesls revlews sOlle 
1 
\ 

polltleal economy of 

of the major r.efe~enee points' 

northern Canada, and northern 
~. -

Quebec slnee the late 1960a, and wlth1n th1s f~mework assesses' 

the development ànd Investment strategies followed by several 
,~ 

lnult-eontrolled organl~atlons, wlth the focus on the Maklv--1~

Corpora~lon Csee F1gure 1.1 for ~efer~nce areas) . 

. l 
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~ B. Ih.·Hlltorleal and Mod.rn icono.l •• 

one 

. ' .. Be fore Europea ns calle to northern Canada the econom.y was 

of subslstence based on the harvest1ng of renewable 

resourcea' that provlded 
(> 

food, cloth1ng, and shelter for the 

Nat1ve peoples. Contact and eventually trade wlth European 

whalara, w1th flshermen, and wlth traders and mlS51onarles-

1 nt roduced Nat 1 ve people to new technol og1es. Undoubtedty th1s 

,prOee!8 set the stage for graduaI changes ln the tradltlonal 

Natlve econom.~, culture, and value systems ~nd for the eroslon 

of communal and collectlvlst att1tudes to property and even 

affected the use and management of wlldllfe resources. J 
The fur trade wa s followed by the ext ract 10n 0 

mlnerals, ~nd cOlnc1dentally, by the progresslve 1ncurslons f 
( ( 

churches and var10us government bureaucracies and private 

conce~ns Into the northern reglons. The fundamental polltlcal 

economy of the North dld not change radlcally until the 19405 

and 1950s when the impacts of mllitary-related constructlon, 

expanded and 
'\ 

Improved éommun1catlons and transportat1on 

networks, and the exploration and exploltat1on of non-renewable 

re.ources began to be experlenced by Native peoples. These once 

nomadlc people gradually began to be gathered Into communltles 

where they could recelve soae of the soclal servlces found ln 

the rest of Canada, notably h~alth, education, and houslng. 

Th.y and thelr tradltlonal economy were gradually exposed to 

the vartous "lslls" . of capltallsm - and consumerl!lI. and 

-
.ventually statelsm and welfare1s •. 

{ 3 
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The -~odern econoay has been drlven by the exploration 
. \ 

for. and exploitation of. non-renewable re.ourca •. Durlng th1. 

aodernlzatlon perlod the renewable resourca sector dld not 

exlst--or at least largely wall unknown or Illlply 

underdeveloped. The conteaporary econoay has been noted for 1tl 

unstable character/\ due to the volat III ty of non-ranewabl. 

resource markets whlch are largely controllsd by national and 

InternatLona~ events and declslons. Wlth regard to other 

sectors of the economy, governments--dlrectly ,or Indlrectly 

through thelr numefous agencles--have contlnued to support 1 

relattvely large and stable service sector~ Secondary .. 
manufacturlng Is practlcally unknown. 

From another perspective the mo~ern InternaI economy ln 

the North has been dlv~ded lnto a number of sectors: a huntlng, 

trapplng, and flshlng economy, ln whlch practlcally the only 

participants are Nat1ve people: a wage econollly that le • 

. northern extens10n of the southern economy ln whlCh both a 

growlng number of Nat1ve people and mostly translent non-Nattve 

people partlclpate; a welfare econoay whlch 18 for th. aost 

part Nat 1 ve; -and fi na 11 y, an 1 nforma 1 econolly 0 f trade and 

barter ln whlch all resldents partlclpate. The lnteractlon of 

these -four pr~duct 1 va sect ors 1 n the North can b.lt b. 

descrlbed as a m1xed econoay CRea 1976). 

4 
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Ci Tb. Str.t.gi •• Of North.rD D.y.lop •• nt--A ïerv a •••• reb.d 

Tb ••• , 1968-1987 

Durlng the past two decades a,broad range of alternative 
.. 

development strategies for northern Canada have been advanced 

by Independent pollCy organlzatlons, by the federal and 

, 
territorial govérnments. by soae of the prOVinces. and ln the 

mld-1980s espec~aIly. by Nat Ive and International non-

governmentai organlzatlons. The studles and Po11CY statements 

r.vlewed here were selected to tllustrate bath the commonal·t ty 

and the varlet y of themes and proposaIs that were adyocated. 
~ 

and becauae they may help Identtfy some of the stgnlf1cant 

trends for the future development of the North. 

The Instltute of Social and Economie Research. Memorial 

UnlveqUty of Newfoundland. 1 ssued the results of a 

conference/workshop held ln 1968\ to conslder the relevance for 

Newfoundland and the Canadlan Aretlc of c~rtaln Internat10nal 

alternat Ive ,SOCial ,and economlc deve,lopment strategies (Preeman 

1969) . 

Among the conclusions reached was the need to create new 

forma of 1nstltutlonal structures to test the usefulness of 

approprlate-technology concepts. Above aIl, It was recognlsed 

that development strategies must adapt technologlcal and 

social Innovations to the Indlgenous socletles ln the North. 

rather than attempt to ~djust exlstlng 'oelal and cultural 

norms to a. technology that has evolved elsewhere. 

5 
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It a1so was argued that speculat10ns concernlng the' 

"hlgh" potent la1 of non-renewable" resources had perhapa work.ed 

a9~lnst the ratlonal developaent 

had J more predlctable value. 

of renewable r~~urces whlch 
",'1"-.-' 

'\. 
The ecànomlc base of the communltl.s may well have 

ta be an Intenslflcatlon and d1verslf1catlon of the 
present trends-namely, renewable resource harve.tlng, 
cottage-style 1ndustrles ... We see the need for a 
cont1nu1ng explo1tatlon of renewable re.ource. for 
sound economlc, ~a well aB med1cal and locla1 
reasons ... the coat .of produclng country food la 
generally qulte low .•. there la a ready market, and 
there ls an avatlable technology (Freèaan 1969169-
71). 

The report concluded that whatever development path wal 

followed would have ta be ecologlcally orlented becauae of the 

vulnerabll1ty of northern blological, social, and cultural 

systems. 

In 1972 the Federal Government presented a long-aw41ted 

po11cy statement of Its plans. pr1orltles, and northern 

. develapment strategy for the 19708 (Chret1en 1972). 

The government acknowledged the Impact of the growth, ln 

s1ze and scape, of 1ts role durlng the more than two decad •• 

slnce the end of World Wat II. Durlng thl! same perlod th. 

emphasle had moved from ml11tary matters, to soclal program., 

to non-renewable resource developments, and then to 

env1ronmental concerns. The reorderlng of the govern.ent's 

prlorltles ln the early 19708 and the sett1ng of lts plans for 

the future. were a consequence of a need ta " ... allay the 

present acute anxlety ~f northern people8 and to guide th. 
, 

orderly development of resources" (Chretien 1972: .272).· 

6 
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Seven aajor goals for northern Canada were adopted by 

the government. They were aIl closely related to~~he general 

percept10n of Canada's natlonal goals and Interests at the 

t1me. The goal~ are 11sted below, .. 

" 1.To provlde for a hlgher standard of liVing, quallty 
of llfe, and equal1ty of opportunlty for northern 
restdents by methods wh1ch are compatible wlth thelr 

_ ~wn preferences and asp1.rat1ons. 

2.To maints1n and enhance 
wlth due cons1deratlon 
development. 

the northern envlronment 
to economlc and social 

, 
3.To encourage viable economlc development ... so as to 
real1ze the development projects' potentlal 
contribut1on to the nat10nal economy, and the 
material well-belng of Canad1ans. 

4.To reallze the potent1al contribution of the 
northern Terrltorles to the soclal and cultural 
development of Canada. 

5.To further the evolutlon of government 
northern Terrltorles. 

ln the 

6.To malntal~ Canadian soverelgnty and securlty ln 
the North. 

7.To develop fully the lelsure and recreational 
opportunltlea ln northern Terrltorles. 
(Chretien 1972:272-273) 

The pollcy statement Indlcated a slgnlflcant shlft of 

government prlorltles to~ards three main components of northern 

development: Native people, viable economlc development, and 

the env1ronment. However, It was not clear how the governments' 

goals concerning viable economlc development 1n the north were 

to be llnked wlth the asplrat10ns of Nat1ve peoples. 

The new pollcy was based largely on the percept10n that 

world demand for non-renewable resources, was growlng rap1dly 

7 
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and the expectatlon that the economlc future of the Ncirth waa 
...... 

I/ln the ground", sa ta speak. It WBS taken~ for granted that 

th. exploitation of non-renewable resources su~h as 011 and gis 
1 

/~ 

would develop the North and, s,t the same'· tlme, slgnlflcantly 

add to the overall wealth of ~,nada (Chretien 1972:272). 
\ ,- - - 1 

In 1974 the Ca,nadlarr Councll . Rural Devalo 
:) , 

1.1tlated an analys1e of th~'pqIltlca[ e no~y of Canada', mld-

North. In launchlng the study the Councl1 expresaed concern 

that the baslc lncoherence of the federai government's raglonal 

eco~ progra •• , 

rea l-r't 1 es, nat be 

-------.--- ~pha--s 1 zed __ tha t 

,1 

Le., the separation ot' social and,economlc 
" 1 

repeated lin the 
\ 
\ 

"Econom 1 c._ - and 

mid-North. The Councl1 

soc1al developmenf are 

Inextrlcably Interwoveni tog~ther they constltute one single 
, 

Indivis1ble d~velopment process almed st servlng fundamental 
r( 

human purposes" (Canadlan Council on Rural Development 1976). 
~ 

Glven the complexlty and magnitude of the problems, 

prOVincial governments agreed that un1que development efforts 

were requlred ln the m1d-North. lo reduce the - dangers of 

''\ ~"\ 
confllcts between governments, the Ir bureaucrac 1·è.!~ , 

northerners, the Counc!l proposed an approach that ; •• 

descrlbed as a "locsIly based development strategy·· ln--wlÙch 
f 

economlc and soc la1 development 1 s carrled out thro~9h 

cOlllmunlty structures. This 
, 

alternative to trad1tIona! 

new approach was urged a. 
1 

an 

1ntervent1ons that requlred th. 

long-term presence of governments ln unproductlve .alnt.na~c. 

and welfare roles. 
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A key prlnclple of the_strategy was the involvement of 

local organizations and structur~s in aIl major development 

declsions, and in sorne cases, more local control in the North 
, 

than was found ln southèrn communities. Another principle 

proposed was that ba1anced deve1opment, which wa's 'loca11y 

controlled and self-supporting, aiso must occur at the pace and 

over a sufficient period of time required to develop new values 

'J and new skll1s, and to inltiate new local government and other 

institutions (Canadlan Council on Rural Development 1976:105-

107) . /1 

In the mid-l970s the Science Council of Canada examined 

the hlsto'ry of' ~t in northern Canada wi thin a pol icy-
'", 

making and Objective-setti~ framework. One of the Council's 

initial studies fOCU~~ - on the evolutlonary aspects of 

development and the historical performance of social decision-

making systems (Rea 1976). Although limited by a Iack of 

consideratiafi~f sorne important developments in the field of 
t /~ // 

healt~~ education, and by the increasingIy'crucial raIes o·f 

natlv~ organizatlons, this broad study suggested sorne pre- ~-

conditions to flnding solutions ta the issues of whether the 

North should be deve10ped and If 50, when, how, for whose 

, benefit, and by whom'(Rea 1976:227) . 
., 

, The study asserted that if development was defined as the 

establishment of self·-sustaining economic activities in the 

North, the'historical record indicated that deve10pment for most 

of the reqion~a8 far in the The'1 k ind of ind,ustr laI future. 

) 
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development projects that already had occurred ln the 'North had 

not encourJged development of satellIte lndustries, they were 
, 

, 
typlcally èapltal-lntenslve rather than labour~lntenslve, they 

frequently requlred Imported and translent speclallzed labour, . . 
and they had created few local busIness opportunltles. 

Alt~o~gh ln the past techno~ogy, labour, and cap~tal h.d 

all been largely controlled from outslde th. reglon, et l ••• t 

three forces were ldent1fled whlch even~ual1y mlght b. exp.cted 

to weaken thls exteJnal control: one wes the extraordlnary 

growth 0 f the servi ce sector: another W&s the decentra Il za.t lon 
. 

of publlc admlnlstratlpn to the North: and the thlrd w •• the 

emergence of Native groups, envlronmental protection agenct •• , 

and other polley-orlented apeclal-lnterest organlzatlon •. 

The immed1ate' Impact of these trends wall the l1kely 

1ncrease ln employment and business pOSBlbllltles for northern 
-

resldents. But It a1so waa speculated these trends would le.d 

to greater northern part1clpation ln ,the reglonal polltical and 

declSlon-mak.lnl'proeess 'lf for no other reason then the latent 

bargainlng power of Native and other northern publ~c lnter •• t 

groups to effectlvely block large-scale development proj.ct~ 

proposed by external business and govern •• nt lnter.sts. 

The Sc 1ence Coune11'. main study of northern 

development, begun ln 1973. took place ln an envlron •• nt when 

sociaL and polltlc~l perceptions were beglnnlng to .ature ln 

step wlth the pace of the very 14rge projeets that were 

eaerglng: e.g., the formal negotlatlons of land cial •• ln the 

10 



c Ja ••• Bay area of northern Quebec, the f111n9 of a cav~t to 

... 
largaportlon~ of the N.W.T: by the Indlan Brotherhood, and the 

~. 

exploratlon of the role of comprehens1ve, systemat1e, and 

publlely funded environmental~1mpact aasessaents for aIl mega-

projaets ln the North. 

In the 1977 flnal report the Councll acknow1edged Its 

largely vlear10us experienee ln the North, a~d. admltted to a 

substantlal evolution ln 1ts thInk1ng durlng the three-and-a-

half-year study proeess (Science Coune11 of Canada 1977). In 

partlcular, the Coune1l came to realize that they had over
~ 

emphasized the posIt1ve 1mpact of mega-projects, and that 

s.aller projeets had a crlt1cal role to play ln the development 

of the North. 

The Counell'e prlne1pal~contrlbutlon to the formulatlon 
/ .. '----.... 

o-f a northern, economle development polley clearly was ln 

help1ng bulld eredlblilty to for strategy of Dllxed , a 

development ln the 'North. It was asserted that such a strategy 

should try to Ineorporate the best elements of two hlstorleal 

dev.lopm.nt trends. Thè first trend was towards dependence on 
, 

large-seale non-renewable resource projeets while the second 

wa. towards smaller-scale development focussed on renewable 

re.ouree act1vIty. 

Aceording to the CauneIl, s pollcy of mIxed develapment 
, 

would requ1re sensItlv1ty ta traditIona1 patterns of land use, 

recognItIon of the low blologIesl produetivity of the North, 

and the alI-Important raIe of publlc, and espee1a11y Nat1ve, 

11 
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participation ln the asseesment a~ mon1torlng of projecta. In 

this connection the Councll stressed the need for projeeta th.t 

would have as thelr eventual goal the economic and ~Qclal self-

sufflcLency of northern peoples. maanIn~ an emphasls on local 
, 

goal definition and control. local materials and resourc •• , 

local products labour. and cap1tal. and th. use of approprlate 

technolOgy.1 

Th~ Mackenzie Valley Plpelln@ Ingulry wes e.tabll.hed ln 

1974 to conslder the social. envLronmental. and economle Imp~t 

of a gas pIpeline and energy corrIdor aeross the northern 

TerrIto~les, and essentlally down'the Mackenzie R1ver Valley 

(Berger 1977). 

The Inqulry was conducted Jagalnst a background of two 

dlstln,ct vlews of the North: one, as a frontler whlch ahould be 

explolted lndustrlally for the beneflt of aIl Canadl.ns; th. 

other. as a homeland ot the Dene. Inuit and Metis whlch was 

a180 a unlque environmentai herltage, and whlch ought to be 

develop~d ln an orderly and pea~eful manner. 

The main recommendatlons of the Inqulry were that. on 

envlronmental grounds, no plpeltne and no energy corr1dor 

shouid be bul1t scrols the northern Yukon. Although re •• lb1. 

fro~ an env1ronmental point of vlew, It wa~_ recomaended th.t a 

plpe\lne down the Mackenzie River 'be postponed for 'tien ye.r'. ,to 

allow for a settlement of land cl~,.s. Broad recom •• nd.t10n. 

also were made that raflected the Inqulry's conv1ct10n that 
( 

non-renewable resources were not necessarlly the sole b •• 1s of 
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the northern economy ln the future. The advantages of 

developa.nt ln the renewable resource sector and other ~arts of 

thQ Nat1ve econoay were .emphaslzed, lncludlng the benefite of 

permanent jobs provlded ln 10gg1ng and sawalll1ng, ln the 
~ 

management, harvestlng and processlng of fur, meat and ga_e, ln 

flshlng and ln recreatlon, conservatlon, and other related 

actlvltles. These ventures we~ cons1dered amenable te local or 

1 

raglonal control. and were seen to offer a spectrum of 11fe-

style options and job opportunltles that would have great , 
potentlal for belng envlronméntally sound. 

It was aesumad that new 1nst1tut1onal structures Buch as 
~ 

Natlve development corporations and cooperat1ves would be 

e.tabllshed as a result of land clalms. Although these 

northern corporatlon~ could play a part ln the economlc 

actlvlty generated by large-scale projec~s as opportunltles 

occurred, lt 'wes expected that they would more naturally 

undertake ventures ln the renewable resource sector. Native 

organlzat1ons also would llkely selze on opportunltles ta 

partlclpate ln the management of enterprlses that; could be 

undertaken locally and reg1onally, 1.e., economle development 
~ 

actlvlt1es related to trad1tlonal experlenee and vaiu~s, and 

bas.d on skl11s that N~tlve people already have acqulred or 

that ean be developed and used wlthln the communlty. Such a 

strategy, 1t was argued. would reduce the vulnerabtllty of the 

northern eeonomy to the boom-and-bust cycles of'the past. and 

13 



• 
-' . 

o 

\' 

') 

... 

" 

\ 

-. 

would lead progres~!vely to a more self-sufflclant co •• unlty-

based economy. 

-The Alaska Hlghway Pipeline Ingulry was eltablllhad ln 

1976 ta report on the soclo-economlc Impacts of a proposed.ga. 

pipeline from Alaska through southern Yukon to markets ln the 
; 

U.S., to ~~l(clt and conslder the att1tudes ~f Yukoners towards 
\; 

the proj~ct, and to make, reCOlllllendat Ions concern Ingo the 

approprlate conditions und~r whlch the project mlght proe.ad 

(Lysyk~ Bohmer, Phelps 1977). 

The Inqulry eoncluded that the distribution of-

antlelpated costs and beneflts of the plpel1ne project would 

laMct negatlvely, and ·1 n an unac~eptable mann.r, on al~ 

'" , Yukoners. Most of the economlc banafits would accrue t'o the 

" Il 

project sponsors, to the external lIlarkets for the gaa, or to 

people, largely frolll outslde the Terrltory, who would ba 

dlr~ctly assoclated wlth the co~structlon of the plpel1ne. 

From an economlc standpolnt It ~s 

frolll the transfer of money both from 
,,/'o 

the federai government to Inltlt~tlonS'?ontr~l by Yukonara . 

was th, Most efflc1ent lIlaans of the expacted 

• unequal concentrations of , 

" 
Dlrectly related to the question of transferl of 

" 

flnanclal resources ~o Yukoners .. was the yuk.on' Indlan land elala 
. Q 

Issue. The l~qU!~Y~ reco •• endatlons m.de It cl.ar thet tha 
0 

settlellent of land clao-l.a. should' ba a pracondl t.ton for" 
t 

proceedlng wlth the project. Beyond that, howev.ar, lt we. 

-, 14 
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r.eoq~ized that a settlement would clear the way for other 

'.conornic: developments that mlght be f inanced from outs ide the 

Terrltory. In addlbion, the transfer pf substantial finaricial 
1 

and land resources, as 1 weIl as other specified rights, to 
1 

Native control wouid itself provide a strong and lasting 
\ 

benefit ta the entire ,Yukon society. 

The 1986 sttdy by the Economie Councll of Canada of 

Newfoundland and Labrador illustrated sorne of the major 

perpiexit1es encountered in formulating development strategies 

for the less developed and remotest regions of Canada (Economie 
'<! 

Council of Canada 1980). In words that might also describe th.e 

Çanadian North, the Councll su~ed. up the dj.fficulties of 

ev.luatl~Îig social and economic progr,ess by pointing out the. 

paradoxes of e~tre~es encountered ln their study. 

Newfoundland •.. has poverty, but ••. most famlllès own 
th.lr own homes, and an unusually large percentage of 
it. workers are self-employéd. It has the countrles 
(SIC) highest unemployment rate, in spi te of the fact ' 
th.t relatively few people participate in the labour 
force. It 15 isolated fro'm the rest of Canada, and 
it. people and government retain a strong sense of 
prld. and independence, ,yet they depend heavily on 
transfer payments. Hence the human condition ln 

-.. Newfoundland may be a good deai better than 15 
Indlcated by economi~ statistics alone (Economie 
Couneil of Canada 1980 :xi). ' 

When puttinq forward thelr recommendations, the Councll 

referred ta an earlier statement ln Living Tagether; A Stydy 

Al aeglonal pisparitie. (1977). There the Councl! had 

zel terated i ta view that the Indiv-idual t s well-being was ranked 
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before that of reglons or provinces. The Councl1 contlnued to , 

place a strong emphasls on reduclng reglonsl lnco.. and 

unemployment dlsparltles: they jUstlfled thelr concerna by 

stresslng the dealre to provlde equallty of opportunlty for aIl 

young people, so that yout~ would not be automatlcally 

dlsadvantaged by thelr place of btrth. In instances wh.re 
~ 

development decls10ns hlnged on a cholce between low.ring 

unemployment or ra1s1ng lrcomes, the Councll clearly opted for 

lowered unemployment. 
" 

In summary~ the Counc1l found that Newfoundland Cllk. 

the North) had become dlsturblngly ,dependent on tranafer' 

paymenta from the rest of Canada. The solution to economlc and 

soclal probleme dld not lle ln Increaslng these global pay •• nt • 
• 

to the provInce, but ln ralslng the efflclency and, abova aIl, 

the self-sufflclency of Newfoundla~d's economy and of ltl 

people. 
1 

Late ln 1982, the Royal Commlsston on the Economle Unlon 

and Development Prospects for Canada waa establlshed .. to 

Inqulre lnto and report upon the, long-term economte potentlal, 

prospects and challenges fsclng the Canadtan fedératlon, and 
\ j , 

Its respectIve reglons, , ,fi (Royal Commlsslon on the EconomIe 

Unton and Development Prospects for Canad~ 1985), 

The Commtsslon ldentlfled the expedltlous settl •• ent of 
1 

aborl~lnal land clalms and the lssue of Nat1ve self-govern.ent 

as the two cruc1al 1nst1tut1onal q~~.tlons that had to be 

resolved as a precondltlon for aIl aspects of ord.rly northern 
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dave lopment. In introdueing the resul ts 0 f a Commi 55 ion-

aponsored seminar on northern Canada, the study group found in 

the northern environment, 

... reduced to their essence, many of the ques~ions 
that have arisen throughout our history: the rights 
of small peripheral eommunities to survive, autonomy _ 
and self-preservation versus the rights and elaims of 
the major i ty communi ty, eeology versus economic 
growth, individual versus eommuni ty r ights 
(Whittington 1985: xv,xvi). '7 

The Commission out1 i ned 1 two essential1y contradietory 
~ 

scenar ios for northern dl!veloprnent. The trad i tional view was 

baaed largely on non-renewable resouree (i.e. hydrocarbon) 

extraction and -processing, combined with a heavy dependence on 

enhanced education 'and training for Native people, and a strong 

-goverriment sector to provide employrnent. The other view 

focussed on the strengths and uniqueness of the northern 

econorny, the pers lstence of tradi t i onal Native 1 ifestyles, and , 
the desire of Native peoples to live in their own communities. 

This latter view emphasi zed the need for structural 

accommodations between the Native and western economies, to 

rneet the needs of the northern populat i ons wh i le a t the same 

time integrating (not assimilating) the North and its people 

into the national political eeonomy. It was acknowledged that, 

•.. the engine that forces the pace of political and 
conatitutional development ls the need of the 
southern eeonomy for the resourees of the 
North .•. deve Ippment must proeeed wi thin the context 
of the r ights of the people who view the North as a 
home land, not a hinterland 
(Royal Commis~ion ... Canada:?), 
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In addl t lon. deve lopa.nt change. au.t tak.. account of 

" those northernera who have lndlcated a wllh to fash10n for 

theaselves a culturally d1fferent soclety found.d on collectlve 

r1ght~. and a dlfferent social value ayat.a rather than on 

lnplvlduallsm, whlch la more fundamental to southern polltlcal

economlc ph1losophy. The trad1tional and "tnformal" economy 

should be bu1lt Into econolllJc models of the North, and at th. 

national level. the harvestlng and commercla11zatlon of w1Id 

game should be vlewed as a com1>lement to the other sectors ln 

the North 1n the same way that agrlculture le vlewed vls-a-vla 

the 1ndustrlal sector ln the South. Educat10n and tralnlng of 

northerners shouid be a prlorlty. and It should not be llalted 

strlctly to preparing Nat1ves for entry Into the wage .cono.y, 

but should a lao a se 1 st them ln 1 mprov 1 ng the yi.Id and 

sustalnabll1ty of the traditlonal Bector (Royal 

CommissIon ... :18). 

.' An Advlsory Commlttee of the Government of Ontarto 

released the results of thelr study of ré.ource communltl •• of 

northern Ontario, an area they deflned as representlng over 80' 

of the land m8SS 0 f the prov! nce J yet conta 1 n Ing Ied<a than 10' 

of the population (Government of Ontario 1986) .. 
It-

. The study concluded that major pol1tlcal ~nd publiC 

coaliltment s by the peo p le 0 f Ontar 10 wou Id be nece li sary, to 

support government poli c 1 es tha t would trea iJ the North 

dtfferently froll the rest of Ontar10. On thla p01nt the 

Commlttee had been most 1 mpressed by the degr.. of 
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t, 
decentralizatlon and local control ~hat exlsted ln th~ north of 

i 
Sweden, and the poslt1ve psychological effect that th1" had on 

the out look and the phllosophy of commun1 ty leaders. 

As a further elaboratlon on the subject of reglonal and 
? 

co.munlty self-sufflc1ency, the Comm1ttee stated that planning 

agenel.s should pay due respect to qua Il t y-o f -11 f e 

considerat1ons and to the social lmplicat10ns of proposed 

develapaent init1atlves and that certain types of gov~rnment 

a •• lstance should be t1ed to demonstrated communlty coamltment 
> 

to, and Involvement ln, the projects belng Implemented. 

1 n 1986 the Yukon 

planning process lntended 

Government In1tlated a comprehensive 

to prov1de a bt,S1S for econo~c 
develapment lnto, the 19909 CGovernment of Yukon 1986). After an 

1n1t1al serles of communl ty workshops and conferences, 

consensus was reached on fundamental goals for the future of 

the Terr 1 tory. 

1. The prlmary development goal should be ta lnsure that 

Yukon remalned a deslrable place ta l1ve, and that there be 

stable opportunltles for people ta support themselves ln thelr 

own comlllun1tles. 

2. New means and ways of deallng wlth external 

development forces should be explored and changed If necessary 

to provlde for greater control over future developlIlent by 

Yukoners. Important dimensions of thls developlI1ent component 
1 

Inc 1 ud.d comaun1 ty-based Inst Itutlons, hlgher levels of 
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ownershlp wlthln the Terrltory, and greater polltlcal and 

economlc autonomy. 

3.An acceptable quallty of 11fe should be malntained and 

enhenced by a davelopment strategy whlch took lnto account the 

rlght to make lnd1v1dual cholces. For soma, lndlvldu.l well-

belng could meen full Invol~ement ln the wage econoay, for 

othe! the knowledge 'that renewabl. reaaure •• wIll continue ta 

provlde opportunltles for a non-wage lifestyle. Quallty of 11fe 

also lneluded other dimens10ns such as the avallabl11ty of 

social serv1ces, and the I1nk between development needs and 

.alntalnlng the quallty of the envlronment. 

4.The final goal was that a strategy should enable the 

dlsadv~ntaged part of the Yukon populatlon~-women, Indlana, 

youth and the aged--to part le 1 pa te on equa 1 terms ln 'future 

development opportunltles. 

In 1986 theW ~~o~r~l~d~ __ C~o~m~a~l~s~s~l~o~n~~o~n~ __ E~n~v __ l_r~o~n~m~e~n __ t __ ~I_n~d 

Deve lopment met t n Canada 1 n preparat 1 on for the product 10n 0 f 

Its flnal report to the United Nations 1n the sprlng of 1988 

CEnvlronment Canada 1986). A. recurrent the.e that eppearedtn 
J 

the presentat lons made by northern and Nat 1 va groups wa. tha t 

the settlement of land clalms was expected to provlde N.ttve 

peoples wlth 1mportant opportunltles for soclal, cultural and 

polltlcal developlllent, but that sa far they had fa'11e.d to !!Jolv. 

the problems of communlty-level lntegratlon lnto the flouthern 

economy. 
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One main reason clted wes that developments Inltlated ln 

the hinterland largely for the beneflt of Industr1a11zed and 

urbanlzed central Canada frequently had a disruptive effect on 

the t part 0 f the northern economy tha t 1 s terrltorlally or 

reglona11y organlzed, and on the commun1ty-eentered subslstence 
. 
and informal economy. Consequently, alternative development 

poll~les must recognlze the potentla1 of renewab1e resources to 

aake a more slgnlflcsnt contribution to thé northern economy. 

Renewab1e . resource deve 10 pment s Included "country food" 

buslnesses, sports huntlng. guldlng and naturallst tours, and 

crafts production from wl1dllfe by-products, as we Il as the 

wl e management and harvestlng of wl1d game. 

The Inult Clrcumpolar Conference CICe) consldered a set 

f prlnclp!es ln 1986 that mlght provlde the foundatlon for 

eventually establlshlng a comprehenSive Arct1c pollcy (Inuit 

Clrcumpo1ar Conference 19I!o). The underlylng thesls was that' 

Inuit shou1d dlrectly promote development polleles and 

pra,ct lces that would encourage peaceful co-exl stence, 

protection of the envlronment, and the use of approprlate and 

safe technologies ln the Arctle reglons. Wlth reference to 

economle dev~lopment. specifie actions proposed were: 

1.Attalnlng eeonola lc goals through promot Ing 

elrcumpolar reg10nal, national and international cooperat1on. 

2.Recognlzlng that an alarmlng soclo-economle gap 

cont lnues ta wlden between Inuit and non-aborlg1nal 

populations. and that lack of economlc actlvlty and chronlc 
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unemployment are major contributors to social problems ln 

northern commun i t les. 

3.Actively promoting Inuit self-reliance and breaking 

the cycle of excess ive dependency on government programs 

thr01pgh \ an economic development strategy that takes into 

account reglonal, national and i/ternatio~al conditions, and 

a1so education and training needs. 

4.Deve1oping a balanced and dlverslf1e-d northern , 

economy, which accommodates and promotes 
~ 

a mlxed wage and 

subs i s tence economy. 

5.Establishing a viable foundation for communlty-based 

deve 1 opment through job- intens ive economlc ln i t iati ves", both 1 n 

the publ le and pr 1 vate . sector, foster Ing effective 

organizational networks, and prpvldlng adequate infrastructure 

such as communi ty animation, techn ical support, and business 

and management training. 

6 .Maximizi ng cooperat ion among di fferent loca 1 economic 

entities by encouraging Inuit cooperatives. 

7.Establishing pr inciplés to guide the conduct of 
, 

prlvate enterprises doing business in the Arct1e regions, 

related to Inuit training and management development programs, 

job and contract opportunlties, acconunodation of Inuit family 

responsibilities and subsistence lifestyles, and the promotion 

of technolog ies appropr late to the North 

o (Inui t Circumpolar Conference 1986: 43-47) • 

f , 
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For Future Federal Governaent Developaental 

W!.~1.!..!.. 

By\the mld-1980s lt 
l 

had become c lear tha t the federa 1 

governillent needed to re-examlhe 1 ts 1972 strategy ,1 and 

prlorltles ln the 11ght' of contemporary socul, p'Olltlcal and 

economl~ reallt1es. The '1972 pôllcy had been adopted ln a 

perlod of hlgh economlc growth' when the North appeared to ge on 

the verge of rapld development. In the m1d-1980s there was 

greater publiC -'c;hcern' about soverelgnty, the 'Increased 

ml11tary act1vlty of forelgn powers ln and under Arct1c waters, 

and a reduced concern about securlty of energ~) supplles. 

protect1on was still vlewed as a Although envlronmental 

pr1ol"lty, It was generally ex·pected that mechanlsms and 

practice s had been put 1 n place over the prey lous f 1 fteen years 

to perm1t non-renewabie resource projects ta proceed ln an 

env 1 ronmenta Il y acceptable manner. 

In the soclal/polltlcal field the quest10n of aborlg1nal 
, 

,rlghts had assumed a hlgher publiC profile and understandlng 

alllon.g Ca nad 1 ans. In add 1 t Ion the common Interest sand concerns 

of Natives were being consldered and proll:loted Internat10nally 

by a varlet y of organlzatlons as d1verse as the Un1ted Nations 

and the World Counc 11 of l ndlgenous Peoples. 
, 

The prevlaus two decades had also wltoessed a polltleal, 

soclal. and econom 1 c tra nsforma t 1 on wlth 1 n the North. The 

Territor1al governments, and the many new Native 1nstitutions 
, 

est a. b 11 s h e d und e r - the ter m S:. 0 f ,1 and c 1 a 1 III S se tt 1 e men t s suc h a s 

\ 
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the James Bay 

assumed rndny 

and Northern auebec Agree~d 
provincial-type responsibil1ties. 

J 
9%adually 

In the 

Ter%ltories Native arganlzatlons had reached final agreement on 

one out of seven comprehensive clalms being negot1ated, and a , 

complex process was underway that might transform the N.W.T. 

into two new politlcal entities, each of whlch would reflec~ 

geographlc, cultural, social, and economie dlfferenees between 

the Eastern and Western Aret1e (Harrison 1983, and Indian and 

Northern Affairs ~anada 1984). \ 

The raIe of Native people in the North had also changed 

substantlally since the early 1970s. Natives were actively 

invalved in the political -~~Of the Territories, and in the 

N.W.T. they had attained \a majOrlty in the elected Territorial 

Council. Native organizations throughout Canada had matured; 

one indication of their national status and thelr progress was 

their direct participation ln constltutlonal conferences with 
) 

the ~trst Ministers. 

Durlng the years leading up ta the 19908 declsions were 

being made and the following major issues were being considered 

whieh would determine not only the North'! long-term plaçe in 

the Canadian federation, but also how northerners wauld be 

governed, what would be the nature of their political economy, 

and how southern and northern minorltles and majorltles would 

treat each other . 
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1. l.d.r.l R'lponllbl1lt1 •• 

A~ the heart ~f aIl the Issues was a fundamental fact: 
~ 

the federal government would always have a spec1al stake ln the 
, 

northern reglons and ln the future of the Native populations. 

The powers of both Terrltorlal governments had becoae 

alaost as broad as those of any prov1nc1al government, and they 

had dec 1 si ve roles ln the fields of education,' local 

government, property rlghts, d1rect taxat1on, 

wlldllfe resources, and economlc and social development. But 

there were good reasons fo~ the federal government's contlnu1ng 

stake in the North; l.e., that the Arctlc ~eglons were 

Increaslngly the centre of International attention becauae of 

broad-range national Issues Includlng securlty, envlronmental 
... 

and conservatton problems. the prpspect,of enormous development 
,1 

projects such as 011 and gas ln the Beaufort Sea, and the 

dtverston of rivera and export of water to the U.S. 

Nevertheless It was recognlzed the transfer of more, or 

even the reaalnlng, prov1nc1al-type responslbl11tles ta the 

North would be a major step forward ln terms of recognlzlng 

that the North was the unflnlshed part of Canadlan natlon-

bulldlng. In partlcular. the devolutlon of resp0t'!slbl11tles for 

renewable and non-renewable resources mlght provlde northerners 

wlth the tools and the flnane1al opport~nltles for econoale 

development, whlle st the same t1me g1v1ng them the fInal 

'responslbl11tles to seek solutIons and set prlorltles wlthln 

budgets that were deflnèd by elected governments ln the North. 

25 



1 

o 

• 

2. Settle.ent of Land Clal •• and Self-Gov.rna~nt 
, 

The settleaent of comprehensive land cIal.. and the 

thorny and related questions of self-governaent .. after n •• rly a 
1-

decade and a half of negotlatlons, remalned two of the most 

fundaaental .lssuef to be resolved. 

Clalms settleaents ware expected to provlde the long-

r8~ge f1nanclal resources requlred to malntaln a tradittonal 

way of llfe, to control the man~ge •• nt and dev.lopa.nt of 

northern resources, and to provlde a basla for lnltlatlng new 

econoale ventures. Settlements also were aeen as belng .qually 

laportant for non-Nat 1 ves because they could pave. the way for 

the tranefer of provlnclal-type responalbllitles to the North, 

helplng to create a cllaate of certalnty for Industry wlth 

regard to Terrltorlal 

elarlfy1ng the shar1ng 

Natl ves. 

3. Economie Reforas 

legal and 

of powers 

regulatory 'reglmas, 
l'ji 

between Nat1ves and 

and 

non-

Slnee the 1970s the drlvlng forces of sconoale growth ln 

the North had been the rapld Incr~a8e ln govern.ent 

expendltures and related a_ploya.nt, 011 and g.s exploration 

fueled by bus1ness tax-lncentlve schemes auch al the Petroleus 

Ineentlve Progra.. and to a lesser extent renewable re.ource 

exploitation and tour1e •. Forecasts for the perlod le.dlng Into 

the 19908 wefe for a ve\y dlfferent scenario. 

Government expend1tures were not expected to cont1nue at 

the sa.e 'Pace, ml n 1 ng would cont 1 nue but ",ould prov Id. le.s 
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•• ploYi.nt because of gr~ater-lnternatlonal compet1t10n, and 

011 and gis developments were very uncertaln. As a consequence, 

tour1s. and the eo •• erelallzatlon of the renewable resource 

.tctor were expected to play relatlvely more Important roles 1n 
'l. 

provldlng employaent for a~ldly growing population. 
,,' 

4. Population Pressures 

\IIhen vlewed agalnst the 
1 

generally unfavorable eeonomle 

prospects for_the North, the sltultlon of the Native population 
, 

had been Il k.ened to a deaographle t l'me bomb---about to explode! , 

The overall population of the Terrltories, for example, 

had grown ta ~about 76,000 by 1986, an average annual lnerease 

of 4.4% slnce the 19508. This was about twlce the national 

average. In the mld-1980s u-nellployaent rates ln many northern_ 

com.unltle! were already among the hlghest' ln Canada. The 

situation clearly polnte~ to an Impendlng erisls: 50% of the 

Native populat10n was under 20 and Just on (he verge of 

enterlng the labour force. In contrast, aore than half of the 

non-Natlve group were ln the 20-45 age category and they 

oecupled the hlghest technlcal and professlonal posltlons._ The''-..~ 
short-term pOSSlblllty of replaclng non-Natives w1th Nat1ves 1n 

thye positions was 11mlted because of the generally low 

educational and training levels of Natives, and because of 

thelr wlde dispersion ln the saaller communltles. 

Moreover the rapld growth ln the labour markets, whlch 

had been stlaulated by hlgh rates of government and prlvate 

lnv8stments ln the years leedlng up to the early 1980s, had 
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simply eva~ora,ted_ a..~ . a resul t ,of, factors auch as sharply 

reduced oil, ga8, and mineraI and wldespread' 

governmental concerna about budgetary deflcits. There was 

c1early no room for the rapidly growlng Native labour force to 

readlly fit into long-term government or Industry jobs, whJ.ch 

we:e he1d~fY non-Natives. Nor was there room for expansion in 

labour °force sectors such as public administration, non-

renewable resou:r:ces,', and transportatl-on, and communications 

'v ~ which, ,for over two decades, had provided a much hlgher 

" 

percentage of employment opportunitles than 
~ 

the - national 

• average, (e.g., up . to 40\ of the 'abour force in the 

Territories was employed b~ governments compared to the 

national average of approximate1y 20%) (Robi ta i11e and 

Ch 0 in i e T. e 198 7 ) . 

5. Economie PrQspects 0 

During the 196,ps and 1970s rnining and hydrocarbon 
7 

exploration had bêcome particuiarly important sources of 

~pl:-oyment and incorne. But' by the rnid-1980s ,lt W~8 evident t_hat 

w~ldwide economic ,condi tians. would not permi t these major 

resource industries to ~er~te 

pasto 

As mentioned eariier, 

the activlty they'had ln the 

,-' 
government expenditures had for 

decades been the main stimulus drlvlng the northern economy ~o 

higher leveis of employment and economic output. Huch of the 

money had been spent on rals1ng public services te natl tonal 

standards throuqhout the widely scatte'red settlements. The per-~ 
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caplta costs of these serv1ces ""ere hlgh compared ta ,.atlonal 

averagel due to the small s1ze of the commun1tle~, the great 

chltances lnvolved, and the 
2-

severe clillate. In splte of the 

hlgh relat1ve costs, equlvalent national social standards ln 

the North 0 had not been reached, and Imany serloue social 

problells,had perslsted. This waa especlal1y true for the Inuit 

of northern Quebec (Indlan and Northern Affa1ra Canada:1984). 

Tourism, and th~ commercial use of renewab1e resourcea 
\ 

were expected to play a larger role ln provld1ng jobs for the 

Native populatl~n. Although Native people had tradltlona1ly 

placed great rel lance on hunt Ing and f1shlng for food and other 

necesalt1es ln tlme~ of reduced employment. It was recogn1zed 

that these subs1stence actlv1t1es could no longer be pursuec 
1 

wl thout some caah 1ncome be1ng avall~ble. Hlgh-quallty 

"cO\lntry': fqodstuffs had already begun to enter the Canad1an 

and 1nternatlonal spec1a1ty food markets. but 1t was apparent 

\-thlt Canada was far behl~d other northern nat10ns ln the 

\ 
org~nlzed deve10pment of renewable resourcea. In addition there 

.JO' 

)~ 
was beglnnlng to be a genersl appreclatlon that much more could 

be accompllshed wlthln certa1n co~unltles, or to mèet reglonsl 

needs. IlIlport 

graenhous 1 n9 

substltutlqrn by means of local agr1culture, 

J 
and other smal1 business opportunltles, such ws 

the use of local materlals for house construction and crafts. 

were examples of what could be done. 
r.. 
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6. The Better Use Of Severn •• nt Re.ource. 

The gap between governaent expendltures on, and revenues 

Jrom. the North was expeeted to grow rather than' decrel.e for 

the foreseeable future mostly beeause of the demographle 

trends, rlslng expeetatlons and real soelo-economlc neads. and 

reduced revenues from 011, ga8, and mlnln9 actlvltl.S. 

Constralnts at- a11 Ieveh of government r •• ultld ln a 

need to det~rmlne whether ex 1 9t1n9 government resour-cel eould 

be used more effecttvely, and whether there were ~altern.tlve 

ways of provldlng government sery 1 ces., For eXA.ple, 

eorl-s 1 derat Ion cou Id be gl ven to foeua al ng ra source _ on the 

expans Ion t f lac a 1 economlea by means of redlrect Ing govern •• nt 

programs' to support ~mall buslnesses, tourlam and ren.wabl(: 
... 

resource developments, decentr411 z 1 ng government sery lee. to 

eommunltle9, and Inltlatlng affirmative action progrl~' ta 

achleve more and better representatlon of Native people ln the 

government bureaucraëy. 

However. even 1 f some succeS8 were ta be aeh leved by 

more .effeetlvely uSlng 
,..-' 

/"~-

government re.ourees, th.re wa. 

vlrtually no prospect that the northern eeonomy would yl.ld 

suffie lent revenue to provlde the flscal base neces.ary for the 

polit leal Institutions and the soclo-economie servle.a 

Northeners were demandl'ng. Large-'scale governmant fundlng w •• 

therefore expected ta be an on-golng requlr ••• nt for the 

future. 
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c 7, SOie-Future Option, 

In the mld-1980s the Federal Governmènt co~ld be 

perce1ved as havlng at lea$t three sl1ghtly d1fferent, and 

overlapplng options aval1able to it. 

One development option was to proceed caut10usly on the 

basl~ that the northern eeonomy was ln a ~ecesslon, the_ 

.Terrltorial government s dld not have the resources or 

experlence to take on new and more complex responslbI1~tles, 

and clalms settlements and self-government Issues could be 

delayed unt1l there was greater consensus wlthln the Nattve and 

non-Nattve communittes. 

The second option wal essenttally that the government 

-wouid continue to respond to northern initIat1ves wlth respect 

to luch thlng~ as Native clalas, the devolutlon of further 

proV1nclal-type -responslbtl1tles, and the d1vls1on of the 

·N.W.T. Normal levels of fundlng for the Territories would 

cont1nue, but flscal support would be revlewed contlnuous1y to 

Insure the_t. t,he money was belng used more,.,effectlvely. 
1 

The \thlrd option w~a to Involve the government ln 
, 

s"ctlvely prdmotlng the pol1tteal and economlc development of 

the- North . .\ Th •• would requ're th. governm.nt to take a flrm 

lead ln the, elvolutlon of northern publiC governllents, resolvlng 

land c la 1 ms pragmat 1 ca 11 y as opport un1 t le s prese~ted 

th •• selves) and advlslng and asslstlng ln the negotlatlons for 

the ~lvls1on of the N.W.T. This opt1on would asslgn a hlgh 

prlprlty to-puttlng ln place tne necessary framework polleles 
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that could s.ooth the way for the eventual major re.ource 

developments that are expected ln the future Ce.g .••• ttl1ng 

land clalms, developlng Integrated 'resource man'ag ••• nt 

structures). In addition, thls option would put more Immediate 

emph~sls on bUilding a stable local economy basad on sm.l1 

bus 1 nes s. 'communl ty-leve l deve lopment , renewable re.ource " 

tourls.', and the tra1nlng of northerners. 
~ 

E. CQ •• entary 

This revlew has attempted to h1$lhl19ht the evolut1on of 

'actual progress ln the 

development steps. For the 

Canad1an North - ~s a seri.. of 
\ 

sake of slmpllclty these could be 

traced from the earl1.st stage of exploration Ce.g., Hartln 

Frobt aher) to the stage of "burea ucrat lza t lon" Ce. g. 1 th. 

growth' of Terrltor1al governments) and to the stage of 

"negotlatlons" (e.g .• land elaills "and self-governllent) whlch 

was one of lhe ma1n characteristlcs of contemporary mid-1980. 

development ln the North; partlcularly ln northern ~ueb.c as a 
~ - . 

re~ult of the James Bay and Northern Quebec Agreement (JBNQ) 

(-Ind_lan and Northern Affa 1rs Canada 1979). 

Aga1nst th1s broadly (and somewhat arb1trarl1y) palnt.a 

background, the past two decades of northern strategie plann1ng 

see.ed at first glance to have been nothlng more than of a 

-serles of largely Intellectual exeretses. However, the po11ey 

stat6ments revlewed hereln have often aceurately and eloquently 

analyzed problems and po s s 1 bill t 1 es, and resulted ln 

concl,:-,s1ons and recommenda't lons 1 n a lIlanner that 8ugge.ted that 
)'''' 
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consensus and agreements ~ achieved. It therefore can be 

postulated that the planning process, since the mid-1970s 

espeeially, generally reflected an acceptable level of public 

_ pa r tIc i pa t Ion r e ding the formulation of development goals ___________ Il • 

and processes in northern Canada. -~- ~~ 
..; 

Nevertheless, on~ major crlticism of the de~elopment 

process described above is that there appears to have been very 

" , , . li tt1e attention given to the hard work of plan 

imp1ementati.on and goal fulfillment. Indeed, the latter 

measures appea~ to have been both technically too formidable 

and politically too hazardous to pe serlously undertaken" (Rea 

1976:232). 

Another important shortcoming found i~ much of the 

soclo-economic planning of the tw~ ~ecades from 1968 until now 

was that they had not often eno~3h addressed c~unity and 

regional problems and opportunities of primary concern to 

northerners, and they had not provided useful information and 

knowledge that northerners needed to deal 
~ 

with the priorities 
, 

that they were deflning. The end resu1t was that ~orthern 

resldents generally had not had an adequate influence in 

determining socio-economic 
1. 

development' priorities, or 

sufftcient volee in planning and uslng the resources allocated 

by central governments to deal with local and regional 

develQpment issues. 

However, specifie trends have beep identified in the 

policy stud ies outlined above that may beeome important 
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components. and ,1ndeed object1ves, of future qavelop •• nt 

strategies ln the North. They 1nclude: 

Ca) The Importance and the 1nfluence of internatlonal 

events and decislons--especlally ln the clrcuapolar reglons: 

Cb) The expandlng role of non-governmental 

organlzat1ons, Natlve and non-Native, ln promotlng 'pr1nClples 

of international peaceful ecodevelopment and co-operation: 

Cc) The slgnlflcance of publlc/prlvate economlc ventures (~(--

and new organlzatlonal forma, wlth regard t~ enterprla6 

development; 

Cd) The emphasls on comaunlty-based d.clslon maklng and 

local self-sufflclency; 

Ce) A m1xed economy based on bot~ wage employment and a 

tradlt10nal renewable resource economYI and 
\ 

Cf) The contlnued search for rellable Indlcators of 

well-be1ng reflectlng standards of llvlng that are determln.d 

by Natlve people. 
/ 

/ 
/ Glven past experlence and the lack of concern ln the 

general pop~latlon and ln the ten federal, provincial, and 

Territorial governments wlth northern develop •• nt 

respo~lbllltle3, lt la perhaps unreallst1c to hope the central 

authorltles will cooperate to the extent of devls1ng a 

harmonlzed plan or a set of measurable natlonal goals for 

northern development ln Canada. Nevertheless. the posllbl11tles 

of thls happening are 11kely to IncreaS6 ln dlrect proportlon o to real devolutlon of declslon-mak1ng authorlty to the northern 
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reglons (and even to the communlty level) and to the successfui 

completlon of the negotlatlons for aborlg1nal clalms and Nat1ve 

.elf-government. ' 
f 

Toward the end of the 19809 the knowledge ga1ned from 

wlth an analysls of the 

economy of the North, comb1ned 

---------------re19ul ta of deve lopment strateg 1 es 

4dvocat~d durlng the past two decades, seemed to provlde a 

plann1ng framework wlthln whlch the status of northern y'eoples, 
," 

and the effectlveness of the social and econom1c, Inst1tutions 
4.;~,'''' 

that are supposed to'" serve them, could be correlated and 

evalua ted. 
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ChaRt.r II 

An leono.le Overyl.w Qf NQrtb.rn Qu.b.ç 

A. IntroducUon 

Quebec embraces, both ln ares and l~tenslty, the .ost 
northern megareglon of Canada outslde th. 
Terrltorles. Approx1mately one-flfth of the Canadlan 
Inu1t l1ve there and the federal government la more 
flrmly establtshed there than anywh~e else ln the 
provlnclal north. Furthermore, Quebec 'was the flrst 

-- . province to set ln motion a broad admtnistrative 
apparatus. rather th~n a government department. 
deslgned to serve lts northern terrltory .... Ftnally, 
Quebec slgned an agreement with her Cree a~d Inuit ln 
1975, related to the glgantlc James Bay project 
announced ln 1971 CHamelin 1979:157). 

Dur1ng the course of a long~perl0f--from 1600 through to 

about 1960--the admlnlstratloh of northern Quebec dl.play.d 

several promlnent characterlsttcs. These Included: 

1. The 1nfluence of "outslde" lnstltutlons, •. g., 

exploration and whallng ln Hudson Bay and the coastal water., 

the actlvttles of the Angl1can, Moravlan, and Cathol1c 

mlss1ons. and the trad1ng posts of the Hudson'! Bay Co.pany, 

Revillon Freres. and other Independent tradtng organlzatlon'l 

2. The 1nfluence of 

Confederat1on onwards. e.g .• 

the federa l /90vernllent frOID 

sclentlflc expedlt1.ons. elpeCl iQlly 

geo lôglca 1, and the Impact S 0 f project s such a s the f 1 rst 

InternatIonal Polar Year 1882-83. the 1nauguratlon of a 

Northern Admln1.stratlon Branch ln 1922 (to be followed 

eventually by a full-fledged department of the North ln 1954), 
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the Initiation of the Eastern rlrfct1e Patrol ln" 1922. and t~ 

bUilding of ml11tary bases and radar sites ln the 1940s and 

mid-1950s: and 

3. The sporadle and relatlvely late Interventions of the 

provinCial government, even though exclusive federal government 

jurlsdlctlon of northern Quebec ended 1n 1912 when the District 

1 " 

of Ungava was transferred to the IProvJnce of Quebec. Although , -1 \ ' t 

several provincial government depart~ents were act1ve ln the 

North after' the war years, earrylng out topographie and 
\ 

geologlcal surveys. wl1dllfe preser~atlon measures, and water 

Inventories, by and large thelr,presence Implnged more on the 

physlcal terrltory than on the people. 

The 1954 1nterventlon of the provlnc1al gove~nment ln 
';l 

orga~lz1ng the town of Schefferville slgnlfled the beglnnlng of 

the provlnce's Involvement ln the adm1nlstratlon of her own 

North and lts population. Because state interventions (both 

federal and provincial) ln soclo-economlc matters were greatly 

extended ln the decade after 1960, that year marked the end of 

a traditionai way of 11fe for the Inult--wholly founded on,a 

subs~stence economy and a nomadlc llfe-style based,on natural 

reso~rces. That date a1so denoted the end of prlvate mlsslonary 

predominance ln social services, schoollng, and health care. 

In the years after 1960, Northern Quebec evolved from a 

long perlod of relative under-admlnlstratlon to one of full-

scale development and the 1ncurs1ons of not only the federaI 

and pr~vlnclal governments, but also a nuaber of large para-
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go-'ernllenta 1 organ1zatlons such as the Hydro-Quebec 

• 
Corporat1on. The 19608 were a aecad~ of tenslon b.tw •• n th. two 

~ J~ 

levels of government, as Quebec 1mplanted var10us structur~. of 

1ts own ln the North, beglnnlng w1th the replace •• nt of th. 

RCMP by the Quebec Provlnc1al Pollce ln 1960, the establishment 

of the DirectIon Generale du Nouveau.Quebec CDGNQ) ln 1961-63, 

and culmlnatlng ln 1971 wlth the announcement of the Ja ••• Bay 

Hydroelectrlc project .. That announcement set off a chain of 

êvents that re8ulted ln a radical soclo-econoa1c and polltlcal 

change~ln northern Quebec. 

Durlng the 1970s and 1980s much of the stress between 

the federal and prov1nc1al authorltles decreased, and ln many 

admInistrative areaa was replaced by an atlIIosphere of 

collaboratlon. Thls sltuation was the practical result of bh. 

transfer of progresslvely more adm1nlstratlve services from the 

federai to the provinCial government, and the establlshment of . . 
A 

many new municipal and reglonal structures, such 81 the Katlvlk 

Regional Government CKRG), under the James Bay and Northern 

~uebec Agreement (JBNQ) CHamelin 1~79, Franc1s 1983). 
\. 

B,'A Human Geographie Prof1le 

Northern Quebec la an enormous raglon, coverlng about 

one half of th~ provlnce's total ares. The ares covered by th. 

James Bay and Northern Quebec and the Northeastern Quebec 

agreements ls 1.08 mll110n Km2 (F1gures 1.1. and Governaent 

of 'Canada 1987). Because the terrltory'extends over twelve 

degrees of latitude the var1ations ln 1t! clla.te, 
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~.g.tat10n, and general topography are conslde~able, and lhus 

have a major Impact on aIl human actlvltles, and consequently 

ôn the economy of the reglon. 1 

In 1987, 90% of the relatlvely saall population of about 

6,000 were Inuit. sparsely dlstrlbuted a10ng the coastal areaa 

ln fourteen communltles ranglng ln s1ze from 200 or fewer 

1nhabltants to over 1,000 ln the Kat1vlk Reglon "capital" ln 

Kuujjuaq CRobltallle and Cholnlere 1987; and Figure 2.1). The 

d.mographlC"features of the InUit populàtlon were slgnlflcantly 

dlfferent from those of Quebec as a whole. Môre than 50% of the 

population were under 20 years of age, and becau~e of Improved 

health-care conditions ln thEt past twenty years, the blrth r,ate 

w •• aoout twlce the provincial average Cresult1ng ln a yearly 

average Increase s of over 3% ln the number of beneflclarles 

'Under the Agreement ln the early 1980s) . Oversll soclo-
r 

econoalc conditions were reflected ln Il fe expectan~y rates 

1I19n 1 fic a n t l Y lower--61 years ln 1981--than the 75 years 

appl1cabl~ to the total province. 

The Inuit labou~ force (the 15-64 age group) repreaented 

49~ of the total population; th1s was weIl balow the 70% of the 

total Quebec population ln the labour force. In thls type of 

population 

~dlctable 

~Os, there 

t:>rof1le, and as a reault of a slgnlflcant 

Increase ln the 15-64 age group durlng the late 

was a ser10ue need to create jobs ln the raglan, 

partlcularly for women and young people. The alternat1ves were . -
hlgher unemployment rates, more social problems, and the 
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pOSSlblllty that more and more of the populatl~n mlght'mo~~ and 

live outsld~ the reglon (as about 10% we~e reported dolng~ 

-th." 1981 census). 

C. !'rly !xperlenee.-!arly Enthu.l •••• 

Wlth the establishment ln 1954 of the Departsent of ... 

Indlan Affalrs and National Resources, Canada had ~erved notice 
. , 

of a substantially greater Interest ln h~r northland than had 

prevlously been the case. Included ln the Departmen€'s prlmary 
) 

objéctlves were the development of small businesses based on 

renewable resources, the development of lricome-produclng 
. 

SkllJs, malnly ln the Inuit population, the promotion of 

culturally orlented act 1 vi t les, and the 1ntroduction of 

educâtlon systems and training that would asslst northern 
\ 

people ln developlng control. 
? 

northern busIness enterprlses. 

ownershlp, 'a"nd management of 

Amide from- such polltlcal al~as maintenance of law and 

order, defence. and the establishment of ~anadlan soverelgnty. 

the government reasoned that Its Increased lnvolvement ln the 

"North would provlde the, 

" . Infrastructure needed for developmental 
exploration. and would lead to an industrlal base 
•• tabllshed around mIneraI resources ... such actIon 
would, It was expected, absorb a northern population 
expandlng through ' improved health care and educated 
to fit the requlrements of a vastly increaslng 
government bures ucracy .... 

It was believed that defence needa, too, would 
absorb northern people Into employment, and a welfare 
distribution programme would take care of the rest. 
except for the few who conti nued ta Il ve 'a 
t ra d1 t Ion a l 11 f est yI e. . .. 
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Whl1e- considerable effort and money vas spent 

by' government and by industry on seeklng to Id~lfy, 
locate and assess /the non-renewabl. wealth'of~he 
nortb, very little was ,being don. to determine the 
extent and P9téntial usefulness of i ts renewable 
resource base (Snowdon 1982~. 

~ , 

The imbalances ,1n .... research prlorltles ln 

1960s were- to have devastatlng resldual effects 
<., , 

need arose for assessmeqts to try to determlne the social and 

economic impacts of the many'megaproj~cts proposed ~hroughout 

the Canadi'an North durl~the 1970s. Nevertheless, ln . the mld-

1950s the federaf government' s norther·n objéctlvesl contalned 
1 
, 

many experlmehtal and even ~nlque development pQlicles and 
. 

strategies, based'~n~the following,prloritles: 

1.The accegtance of a c_omprehenslve approach 1;0 local 

" developmen,t", whlch recognlzed that in few areas o~ · the North 

would a sIngle ~resource' provide the base for a viable local 

economy but that the use of aIl resources ln comblnation cou Id 

greatly increase the viability of.many northe~n co~unities. P 

~ 2.The systematic tabulation of those resources. 

3.The' introduction of locally-based -enterprlses that 

could make optimum use of the skills, knowledge and traditions 
1 • 

of local people wh! ~e iontroduclnq f lnanc laI, technlcal and 

capitâl resources that they lacked. 

4. The creation of an informed, involved northern 

citlzenry"" who would contr()l and manage thelr own local. 

resources and th~ economic activitles resultlng therefrom • 
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S.The - creati,on of a market economy, based firstly on 

using local resources to meet J..ociil neeps, secondly on 
.. 

developing ~ ,resource-exchange program withln and among 

northern regions and thirdly on creating an external market 

demand for surplus products or for northern produets created or 

pro~esse~ ,:for those markets (Snowdon !9JV2: 79-80). 

Some of these initial polleies soon became firmly 

embedded in a new tradition of Native involvement in economie 
...,' " 

development acti v'i ties; sorne were temporar lly lost in thE! 

shuff le of government pr ior 1 t les crea ted by the "southern" 
1 

vision of large-scale ind~strialized non-renewable resouree 

developments, Including the James Bay Hydr oe lectr le 

development; and some re-ernerged ln the 1980s when they were 

modlflèd to fit the new needs of the ~orth. 

Throughout the 1950s and -1960s, there appeared to be a 

general understandlng of the risk factors involved in the 

Intioduction of new eeOnl>m1e and eornrnunity development systems 

ln the North, and the respective roles of the northern 

/ commun! ties and the governments. 
r

•.• 1 f local people were prepared to take--/r isks 
through the applications of théir own energies, 
skilis and creativity lt was ineumbent on government 
to take risks related to flnancing, creation of 
approprlate technologies and systems, d~sign and 
marketing . 
••• Together the se components proyided what seemed to 
Involve northerners and southerners alike a solid 
base for local development, requiring and worthy of 
considerable refinement through expanded experienee 
(slc). There was at the tirne, a refreshing lack of 
s~ructural options that had ~o be consldered enabling 
people to concentrate on what should be done and on 

r how It could best be done, rather than interjectln9 
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structural and organlzatlonal consIderations •• 
lIlatters of pr1me substance (Snowdon 1982:-80-81). 

SOlle of the success ful deve lopment systems that: were undertaken 

from the mId-1950s onwards, (such as the cooperat1ve mov ••• nt), 

were to become qUlte prolllinent ln the economlc res.l1ty of th. 

contemporary North. 

D. The Evolutlon of the Inuit Subustence and Wage Econoa!!.! - \ 

Among the earllest records of the Inuit ~ash economy 

were the social ald payments--an annual average of $10. par 

Inhabltant--made by the 
... 

federal Department of Indtan A.ffalrs 

froll 1930 onwards. The start of a national system of famlly 

allowances. and the Inclusion of InuIt sfter 1948, resulted ln 

a substant 1 s land systema tic 1 ncrea se 1 n I nul t fsmlly cash 

lncome. By 1948-51 th~ average annual per caplta Income for 

Quebec Inuit was estlmsted at $90, made up..,.. of $30 from farn' 

s llowances, $25 from trappl n9. $20 from government a Id. and $15 

from local employment. Developments related to ml11tary defence 

durlng WW II. and the Cold War whlch followed, plus tha 

1 mprovement 1 n soc 1 al, educa t 10n and medlca 1 aerv lee a st t racted 
,- , 
Increased population movements lnto the settlements, where wage 

paylng jobs were aval1able (Jenness 1964). / 
, 

By the early 1960s the average annual incosea of 

Indiv1dual Inuit had Incr8ased substantlally" especlally for. 

those who could beneflt from the commerc1allzatlon of crafts 
~ 

and other actlvltles organ1zed by the rapldly expand1ng 

cooperatIve movement. 

per cap1ta Income of 

\\ 

For example at Povungnltuk ln 1962, the 

$493 Included S249 froll the cooperat1ve 
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(for harvestlng wl1dl1fe), $98 ln government .wages, $74 frèm. 
(l 

the- HUÙlJon Bay Company and pr 1 va te wage s, $57 from a llowances, 

and only $15 from soclai asslstance (Valiee 1967). At th1! 

early stage ln the'evolution of Inuit developmental. systems ln 

Quebec, the Incredtble early success Of-iooperattves h~~ 

reduc::ed government' 8gencles tQ. a distant second rank as a 

lource ~'o f l nu 1 t 1. ncome . 

Partlcularly ln the 1970s, many actlvltles OL the 
'Cl 

federa l'and prov 1 nc 1 a 1 governments promoted polt cl-es that were 

tntended ta dl vert the Na t 1 ve populations from a li festyle 

• 1'1 
found~d on renewable re sour;ee s to an eeonomy ba sed on wage or 

IIlaried labour. The auumptlons underlylng lIlany of these 
, 
pollctés were at least tmpllcl,t, 

... ln educational priorltles, the progralls of the 
Department of Manpower [concentrated] on job 
tr a ln tng, Ilfe-skl11 course sand upgrad.... the 
encouragement of natlves to man the publl~s;~vlce, 
and the preparat 10n of departmentai strategies to 
Insure Native priorlty ln northern employment 
deri v 1n9 from the development of non-renewable 
resource exploitatton such as p1peltne construction. 
petroleum development or min1ng (La Rusie 1976: 1). 

\ 
A great deal of energy WBS dlrected at trylng to assure 

that the north~r!'l populat 10ns were aware of, and truned or 

edùcated for. t~e Many employment opportunlttes whlch were 

expected ln the wage-labou~ aarket, whlle at the same t11le 

prospective ellployers .were glven detalled 

avallable Natlve work-force. 

lnformat 10n on the 

fi 

The .aBumpt tons tnherent 1n these prograJlS d1d not 

appear to have been a concern of the pol1cy makers, even though 
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a qulck examlnatlon of populatton and 9809raphlc data on the 

northe!"'n comlllunlt1es would have 111ustrated cl.arly ~o •• of the 
1 

major probl~JIls associated with buildIng a northern Na t 1 ve 
{ 

, \ 
econollly based prlmarl1y on wage labour. In presentlng data on 

the Northwest Terrltorles (but which could qUIt. eaally have 

been substltuted by data from northern Quebec) La Ruslc 

: exauned the d1fflculty of ~~1rectlng Any potentlal labour-force 

whlch 11ved ln numerous small communltles ta a job-market wh1ch 

exlsted only ln a very l!mlted number of northern communltl.'-. 

One Is caterlng to an extremely scattered work.
force 11vlng ln settlements whlch have llmlted Inter
community transport Itnk.s. The size of the Indlvidual 
labour pools la reflected ln the size of th. 
eommunit!es. Forty-two of the settlements in the 
Northwest Terrltorles, that ls two thlrds of th. 
eommunit!es, have less than 500 population. Over half 
ha ve less than 300. 

If we tak.e all communitles wlth less than 1,000 
1 popula t! on there 1 s a potent 1 a l labour force 0 f a bout 

6,000. Yet at present ln these communltles only about 
2.000 people have elther wage or salar1ed jobs elther 
full or part-t1me. Of that 2.000 jobs, half are h.ld 
by Whltes. 

In most cases there w1ll 
11mlteà potentlal ln these 
employment ln other than the 
government (La Rus1e 1976:4). 

cont1nue to be very 
communltles for local 
service eector or th. 

Durlng the 19708 It appeared to many observers that the 

potent1al for government employment outslde of the .ajor 

l adm.inistratlve çenters was qulte 11mlted, that the internaI 

communltyeconomy was elther negllg1ble or largely a matter of 

"taklng ln each others wash", and that the net ure '0 f 

'construct1on work. and non-renewable resource explo1tatlon 
1 

tended to be seasonable at best. The net result of thl. 
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development proce~~ appeared to be that there \Vas 11 ttle demand 

for specialized trade or administrative skills among the 

resident population, and that those who wished to participate 

in the wage economy would almost certainly be faced wi th having 

to mlgrate ta varlous job-sItes, and swltching ta other 

activltles, sueh as the subsistence eeonomy, in the off-season. 

If there was no 51 gnl f 1 cant contr 1 but i on to small 

community economies from eontinuing subsistence aetivities, the 

Native populations would 11kely face substantial social 

problems caused by long periods of idleness bet~een wage 

ernployment, or the dislocations Inherent ln perlodic migrations 

outalde the communlty for work, or the continuous dependance on 

socIal welfare or unemployment insuranee. It was speculated by 

La Rusie that amelioration of the small community employment 

pleture could be accomplished in large part by developlng 

policies that would favour a symbiotic relationship between the 

wage and the subsistence economies. Greater employment of the 

popula~ion's "free-time" in the subsistence economy was 

considered highly benefieial not only 50 that Native people 

could flll their days productively, (so to speak), but also to 

i mprove the Ir dlet, and • to encourage the notions of community 

development, and even volunteerism. 

The importance and extent of the wildlife harvesting 

I1festyle among Natives eventually became one of the basic 

arguments of the many court cases that lead up to the James Bay 

and Northe~ Ouebec Agreement. Nevertheless the underlying 
1., 
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assumptions and actual research results polnt.d ta so.e 

lnterestlng conclus1ons concernlng the realltles of local 

NatIve economles. 

On the one hand renewable resource actIvltles 8uch as 

fur harvesting were not constdered to be a very effectlve way 

of earning cash. For example varlous studles ln the 19708 had 

shown the per caplta wl1d-fur productlon ln Canada was only 

about $2000 per annum for the estimated 10.000 trappers 

lnvolved. On the other hand the extensive research undertaken 

pert1nent to the population of northern Quebec Indlcated that 

subs1stence actlvitles represented a slgnlficant contrIbutIon 

to the small communlty-based economles. As one study reported • 

. . . On a per caplta basls whlch accounts f.or 
differing (food) needs accordlng to age Cconsumption 
unlts), the potential daIly Intake of natIve food for 
the entlre populatIon was 3.6 pounds of meat per 
consumptlon unIt per day. With this amount of meat, 
one can estlmate at a gross level. a datly energy 
tntake of 2.000 kIlocalorIes and a prote1n Intake of 
400 grams per day. Under these condItIons, 
app~oximately 80 percent of the food energy from 
natIve foods would be derived from prote1n CLa Ruaic 
1976:11 and NatIve Harvestlng Research Commlttee 
1975). 

SalIsbury (~972: 50-51) consldered the probl.. of 
o 

estlmating the value of country food replac1ng food froa 

commercIal sources, and arrlved at a figure of $1.50 per poun'd 

of country food. Us1ng th1s f1gure to calculate the coat of 

subst1tutlng quallty proteln from commerctal sources, the 

Imputed value of the Inuit harvest ln the northern Ou.bec 

communlties was between $3.75 to $7.5 ml111on--or equlvalent to 
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5000-10,QOO man-monthe of work at $800 per month. By any 

standards thl s had to be consldered a substant lal input to 

communlty economlc development! 

The many research projects undertaken ln the North 

clearly de!llonstrated nct only that the importance of the Natlve 

aubs 1 stence economy he.d been serlou~ly underestimated by 

government· pollcy makèrs, but also that the quallty of the 

lnformat10n base belng used to establlsh the Importance of thls 

actlvlty also was use fuI for broader soclo-economlc and 

ecologlcai research~poses 

1976, Usher 1976, ~r 1979, 

(Brody 1975, Fèlt 1974, Welnsteln 

Cox 1985. Kakfwl ~985, Mackeyand 

Orr 1987, Usher and Wenzel 1987). C1early It wu a very 

laportant actlvlty even for those natlvèa who were actlve ln 

the wage economy, 1.e. those natives who preferred to 1Il8xlm1ze 

t he po s s 1 b 111 t Y of a l1festyle that comb1ned wage and 

aubs latence act 1 vi t i es. 

The matter of lncreaslng Native participation ln the 

burgeonlng northern public serv1ce, as a spec1f1c development 

po11Cy, was another partlcular concern of public policy makers 

ln the mid 1970s. Some early stud1es suggested the remedles 

were to Inltlate affirmat1ve act10n programs at the cler1cal 

levels, to be followed by job upgradlng and on-the-job 

tra1n1ng. The assumptlon appeared to be that th1s would lead 

eventually to career devel~pment for Natives towards the m1ddle 

and upper levels of the bureaucracy CHunter 1975, Kaplansky 

1974) . 
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A dlfferent approach \ was postulated however to the 

affect that increased involvement of Natives ln the public 

se~vice sector would only follow the active participation of 

Native people in the pol1cy-mdking process 1tself. As La Rusic 

polnted out, thelproblems of recruiting Natives lnto the large 
. \ 
northern public seçttor would continue to be exacerbated because 

of " ... the repugnance which any colonized people have of 

providing the Implementation staff for a body of pollctes which 

are percelved as counterproductive to the aspiratIons of the 

people" (La Rusic 1976:37). 

The experlence of the organizations formed ln connection 

wl th the James Bay and Northern Quebec Agreement provide a 

particular case-study of the kind of tncentives and working 

environment needed ta increase the participation of Natives in 

the expanding public sector. For example wlthin a year of the 

sign1ng of the Agreement, the James Bay Cree had deve loped a 

management staff of 23 public servants--which was eight tlmes 

the ratio of Native public servants in the entire government of 

the Northwest Terr 1 tor ies a t that time. 

It was especially significant that thls staff was 

organized from a Native labour-pool that approximated that of 

the NWT ln terms of education and wlthout the special, and very 
. 

costly, government spendlng on training programs that were then 

ln vogue. The overrldlng reason for the successful involvement 

of Natives in the management of their own affalrs to 

be nothing less than thelr acceptance of " ... the lm of 
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help1ng thelr people. and the pride of partIclpatlng ,~ the 

plannIng of the future of their cOllllllunltles" (~a' Ruslc 

1976: 38). 

IL or A Modern Inu1t Econoa In Northern uebec 

1. Introduction 

In the m'd ~. there developed a convergence of 

. th 1 nki ng a-lIlong ,governmen1 planners. Na t 1 ve organl za t 1 ons. and 

researchers for a generalized framework. to a9sess optional 

economlc development strategIes for the Inuit of northern 

Quebec CMaklvlk. 1985). 

It was reasoned that the settlement of major policy 

Issues such as land claims and Natlve self-government presented 

fewer problems ln those areBS, such as northern Quebec, where 

Native peoples Blready formed a slgnlflcant proportIon of the 

papule t 10n, where they had a network. of establlshed 

communltles, where there was a hlstory of use of the wlldllfe 

,"-
resources, and where much of the land was owned by the Crown ln 

ri ght of a prov 1 nce. Nev,ertheless. and ln spite of the JBNQ 

Agreement, a number of land and self-government Issues remalned 

unresolved throughout the 1980s. 

One of the explanatlons put forward was the relat1ve 

powerlessness of Nat1ve lnterest groups ln Canadlan socIety 

generally, even ln those areas such as northern Quebec where 

they formed a majorlty of the popula t 101'1. or they had achleved 

a set t lement of clalms. It was argued that the pol1tlcal 

powerlessness of Nat 1 ves was due to the 1 r lack of collect1ve 
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..... 
" economlc power. and lndlvldua1 soclo-ecooomlc statua. It was 

suggested as weIl, 

... That the hldden costs of lncreased economlc power 
wJthln the Native c~mmunltles may be a varlet y of 
soc1al problems and a 10S8 of cultural 
ldentlty ... [and It was contendedJ ... that mechanlsms 
such aa economlC development corporations can 
effectlvely foster the development of economlc power 
wlthln the eommunltles whlle mlnlmlz1ng the soel~
cultural costs (Whlttlngton 1986: 14). 

The exercIslng of economlc power through inst1tutlons that 

refleeted Native soclo-cultural values was seen as ultlmltely 

the beat foundatlon for g81nlng access tO, " .... real politieal 

power ln the CanadUn l1beral-eapltallst politleal system" 

CWhlttlngton 1986:14). 

By the mld 19809 there alao was Inereaslng agreement on 

Many key elements of the contemporary econo~y ln north.rn 

Quebec/~ These Included the: reallzatlon that 
~ 

the actual 

. reglonal economy was essentlally based on the presence of a 

) 

stron.g publlC and, para-publtc servtce Bector; tendency towards 
, 

more restrlcted and more selp.ctlve government fundlng; reasons 

for the translent nature of mueh of' the professionai and 

technlca l labQJJ.J:.... force 1. n the bure~ucracy, and the re.ult i ng 

impacts on the reglonal and communlty economy (1.e.,44% and 62% 

of the work-force respect1vely ln the provlnclal and federai 

government agencles were workers from the South)i 81gnlflcance 

of the _ lack of rLsk capLtal' ln the Nort~. and the impacts on a 

number of economlc sectora whlch ôffered a strong pOlslbl11ty 

for developmenti and the unacceptable hlgh unemployment &nd 

welfare rates whlch were llkely 901ng to gat worse because of 
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the youthfulness of the Nat1ve populat1on (Adm1n1strat1on 

Regional Katlvlk 1984:27). 

These Issues were a refleetlon of a southern 1deologleal 

It was felt, emphaslzed the p~oflt nature ln 

.conoalc development strategl~ and the centrallzatlon of 

planning and control functlons, to the exclus10n of many other 

secondary conslderat1ons. Such considerations were of prlmary 

concern to the Inu1t because the~ enhanced the opportunltles 

for Native people to partlclpate ln the labour force and 

created a wage economy wlthln the eommunltles. thèy harmonlzed 

the wage economy wlth tradlt10nal pursults, and they laproved 

the education and the training of Inuit whlle provldlng a 

reasonable level of amenltles by stlmulatlng the local servlee 

sect or of the economy. 

The Importance of these secondary considerations ln any 

~ development plan for northern Quebee was 11lustrated by the 

enoraous social problems whleh were belng created by the low 

'partlcipat1on rates of Inuit ln the labour force. thelr 

exceptlonally h19h unemployme~t and welfare rates, and by thelr 

re,lat1vely low levels of education and training. In a survey 
, 

done ln .1986 by the Inuit themselves, an aIarm1ng plcture was 

presented of the manpower situation ln northern Quebec. The 

percentage of Inuit on welfare or unemployment beneflts ranged. 

frdm 30% ta 45% 1~ most com~nltles CA cO~Plleatlng, and 

probably mltlgatlng, 
. 

factor however was the faet that although 

tradltlonal actlvltles were not 'very prof1table ln terms of 
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generatlng income. they ~ere practlced ln all co.munltl ••• ~and , 
~ 

were cons Idered~ as very use fuI eaploylll.en't by th. Inul t 

themselves); It also was noted ln the survey that Many people 
J 

were wlll1ng to move to other 

even to the southern parts of 

( Katlvlk. Reglonal Government 
J 

(41~), or 

for eaploy.ent (34%) 

Related to th ••• 

dlscouraglng statlstlcs were the relatlvely 10w education 

levels of Québec Inult--70.4% havlng grade 8 or lesi education 

compared to 52.3% for other Natives and 15.1% for non-Natlve • . 
ln the North. and.20:1% for Canada •• a whol. (Stat lit le. 

Canada 1981 census). 

A common understandtng was reached that institutlonal 

.. responses to the varlous deve loplDent. 1 obstacle. and 
:? 

opportunlties ln narthern Ouebec, and the formulation of a 

development fralDework., could not be measured entlrely by 

southern cr1ter1a such as profltabl11ty and cost efflclency. 
'\ 

Any assessment of the effectlveness of Investmant st~at.gle. 

undertaken by Native developlDent organlzatlons would have to 

'''take account of the northern context of non-econoll1C cost. and 

baneflts. and the secondary goals mentloQed prevlously. , 

2. Inuit Institutions! Oblectlv •• 

In the proce.ss of elaboratlng both an 1nstitutlonal 

~trategy. and a lII.oc:iern development plan. the Kat 1 v lk Regi ona 1 

Government (KRG), the Katlvlk Reqlonal Develop.e~t Councll 

(KDRC), and the Maklvlk Corpor~tlon ldentlfled 8 nu.ber of 
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objectivas, whlch were thought 

l 
lufflelency of Inuit. Thase ware: 

-
Ca). The conao lldatlon 

to be crttlcal to the self-

and 1 ntegratton of ro les, 

~nd opera~lons whlch were dlspersed throughout. the varlous 

raglonal lnstltutlons. 

Cb). Thé establishment of prlorlt1es for the 

vartous regiona l Institutlons, and the coord 1 nation of 

Institut10nal efforts ta achleve 8greed upon reglonal 

dav.lopment goals. 

Cc). The Identlflc'atlon of areaa where reglonal 

Inult organlzatlons could cooperate wlth governmenta. 

(d). Reduct Ion of dependence vls-a-vls state 

lnst ltutlons, and th~ prlvatlzatlon of" certa ln econollic 
" 

actlvltles. 

Ce) Dlalnlshlng the dependance on'speclal.lzed 

work.ers from the South. 

(Kat 1 v lk Reglona l Governllent CKRG) 1986a) 

Whlle the promot Ion of renewable r"esource development 

and constructlon were favoured as the best Ileans " ..• to reduce 

unillployment, ganerate 1 ncome and sa t 1 sfy eBsent tal needs at an 

acee lerated pace" CKRG 1986: 2), other sectora such as com.un 1 ty 

servtces, the subststence economy, and entrepreneurshlp ln 

gen.raI, were thought to be equally - Important .. TourlSm. was feH 

to be partlcularly slgnlf1cant ln terms of prOVldlng~lO~ment 

opportunlt.les. 
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The overr Id Ing develop •• nt pr1nc 1 pla proposed w •• to 

Incorporate Inult cultural values Into the developll.nt proc ••• , 

to shlft responslbtl1tles and mandates to the com.unitles, and . . 
to or tent the proces! towards, the' support of communltY-b.sed 

development. Ultlmately the objectlve wes to balance cOllmun1ty 

needs wlth employment opportunltles for the Inult. and to 

attract more lncome lnto the p:-eglon from the pr 1 vAte sector. 

3. Sectoral and Orqanlzatlonal Qpportunltle. 

Ca) Co •• erc1a-llzat 10n of' Renewabl. R •• ourc •• 

Although the tradltlonal actlvltles of huntlng, n.hlng 

and trapplng were more than a way ol 11fe for the Inult, th.1r 

ma ln role wa s to provlde an 1 mportant amount 0 f food for the 

comlRun1tles, as weIl as part-tlae employllent opportunltle •• 

As ear{y as 1982. Maklvlk. had request_ed a 1ega1 oplnlon on the 

comlRerclallzatlon -of carlbo\l and had recelved advlce that luch 

actlvltles were not related to Inuit harvestlng rlght. spelt 

out ln the Agreement. An amendment would thus be requlred to 

permlt commerclallzed huntlng to proceed (Hak.lvlk 1986-81). 

Co"mmerclallzat1on of wlldllfe was cons1dered to have 

great posslbl11tles for future developme-nt ln Ip1te of the 

potent1al for Bome negatlve lapact s. On the ohe hand the 

unrellab1l1ty of consumer demand. the hlgh "up-front" capital 

costs, the profess1onal marketlng experlence requlred, and th. 

lack of 'eclent1flc data on sustalnable harvestlng ytelds .ade 
~ 

\ 
the commercial vlabl11ty of such project,1I uncer.tatn. On the 

other hand fIshlng·and h-untlng "1ndustrles" had alvay. exl.ted 
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·c 
wlthln Inuit comllunlt1es, such actlvltles were labour 

. Intens lve, and they conformed to InuIt cultural and socIal 

value systems. In add1tlon the lack of lnformatlon on 

sustalnable harvestlng levels, and on the wl1dllfe ecology ln 

• general, waB seen as a Important source of research traInIng 

and .aployment opportunltl~s, 

.•• The enforceaent 0 of envlron~ntal quallty 
regulatlons may p~vlde excellent employment 
opportunltles for Indl~1dual natIves and, ln some 
cases. management and enforcement responslbl11tles 
fQr conservation ln the North could be contracted out 
to natlv~ organl~atlons eWhlttlngton 1996:35). 

In late 1986, Maklvlk developed a 'pollcy pos1tIon on 

th1s matter which emphaslzed tha~ commerclallzatlon ofu car1bou 

waB consldered .n extremely Important economlc actlvlty. that 

strlct conservat,lon prlnc1ples be establ1shèd. and that aIl the 

Inuit communities shere ln the beneflts of any proposed project 

Of'aklvlk 1986b. and Maklvlk and AngUVl~qo Wlldllfe Manageaent 
" 

Inc. 1986a). 

>b) Personal Soodl and SerVIce. 

Although the personal goods and servIces sec~or wa~ 

~ctually I1mlted, nevertheless the creatIon of new joba ln the 

, rrtal1o," buslness-sector wes' tho~ught to have hlgh potential 
,; 

because of the populat1on growth, and the g~a~l Increase ln 

the populatlon's l'ncome,and purchaslng pow~r. ,Other·potentlally 

1.porta~t factors were the 1mprovement of 90vernment and para-

government serv1ces ln the 
.... ' ---commun1tl.es. the possible 

decentrallzat10n of reglonal organlzat1ons to the communltles, 
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and the replacement of non-kat Ive admInIstratIon st.ff ln th • 

North wlth Inult. 

A 1986 survey lndlcated that there was a gr •• t d •• l of 

room for lmprovement ln the quallty of services belng provlded 

ln the communltles. In general everyone· wes dlssatlsfled wl,th 

houslng, the conditions or lack. of roads were a hlgh polnt of 

frustration, water dlstrlbut10n and garbage removal '11ère rated 

lndlfferently, communlcations and transportation facllitle. and 
,f 

serv1ces were consldered to be unsat lsfactory 1 n lIost 

communltles, and ln half of the communltles the level of ratal1 

services aval1able recelved the lowes·t ratlngs ot all. The !!IIm. 

survey alas polnted out an 1mportant new factor; It ...... d a 
>-l. 

slgnlflcant majorlty of the populatl/wo~l-d Agree to pay taxes 

ln arder to lmprove these services (KRG 1986a:24). 

Cc) Naplve Organlzatlonal Roles 

There were four major Nat 1 ve-dontrolled 1 nit 1 t ut Ion a 

that had dlrect lnvalvement ln economlç development actlvltles. 

They were acknowledged as hav1ng spec1fIc raIes to exercls1 ln 

the future development of the Inuit economy. ~ 

The Federation· de~ cooperatives du Nouveau Ouebec 

CFCNQ),o àlready ,the largest and 'oidest prlvate organlzatlon ln 

the regl on. 'lia scons ldered- tQ h~ ve potent la 1 for further growth 
, 

ln the outf1tt1ng and hotel buslness, and ln the cr.fts fleld. 

The Kat\-vlk Regional Governaent (KRG), ss adalnlstrator 

1 of some aspects of the Societe d'hab1tation du Quebec (SHQ) 

houalng progra., and ss coordlnatQr of lIIanpower dev.lopa.nt, 
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wei ln a key poslt1on to promote reglonal construction and job-

creet Ion prograllls. In addition the KRG could encourag~. t h'e 

development of a private sector ln the communltles by 

prlv~tlz1n~ certain lIlunlcl~al servlces such as garbage re.oval, 

water dellvery and some malntenance actlvltles. 

The Ka.t1vlk School Board'! (KSB) maln potentlal l'.pact-, 
~ 

on economlc development. was consldered ta b-c lts general 

education and job training progra.s. 

The Maklvlk Corporat1on had severaI statutory mandates 

and lor It had assumed certaln responslb1l1tles regardlng 

economlc development. The Corporatlon saw Itself as the lead 

4gency to negotlate and to secure the transfer of government 

programs and speclal development agreements ln support of the 

KRt;. 
n 

The Corporation also took responslbl11ty, from 1986 

onwards, for the negotlatlons wlth the Federal Government for 

the ,establishment of a separate development corporat1on. 

Internally Maklvlk also was organlzed so that the 

departlllents of Comllunlty and Econom1c )~evelopllent and of 

Research were ,dlrectly Inv~lved ln economlc development 

act,v1tles. For ~x~mple, a major part of the work of the 

Research Department was dlrected to training Inult research 

a.~ litant! and to prov 1de Informat Ion on COlllllerc la lly orlented 

w lldl1 fe' management neade. 

Baslc. coopera~lve understand~ngs were contlnually belng 

negot 1 a ted to try to c 1ar 1 fy the respect 1 ve ro les 0 f these ma 1 n 

developme'nt organlzatlons ln order to pool resources to asslet 
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the growing numbers of business entrepreneurs in the reg ion, 
" 

and for Maklvik to su~po~t the KRa~ln establ1shlng an economlc 

development d~partment that would assume responslbilities for 
f 

certain government programs, particularly ln the area's of 

fis~eries deve1opment, and housing construction (KRG 1986:19). 
/ 

/ 

The community-based expectations were that the principal 

Inuit deve10pment agencies, includlng the local cooperatives 

and the FeNQ, would harmonize their planning operations, 

coordinate their services, and consequently streamline thelr 

ope~ations. The first economic development conference held in 

Inukjuak ln 1985 demonstrated clearly that a great deal needed 

to be ~one ln thls area. The conference concluded that while 
./ / 

cill the reglonal institutions ~iid acqulred a certain in-house 

expertise in development( matters, ln the overa Il, 

especiallyat the executive and administrative level, 
l' 

1 

... they still ~ork ~t a dIstance in spirit, ln a 
dispersed fashion and sometlmes even at cross 
pu~poses .... In spite of our people's Insistence on 
gaining collaboration at the top, such institutions 
have let the region down (KRG 1986:20-21). 

and 

As one means of overcomlng the seemlngly intractable 

structural problems at the top levels of the Native 

organlzatlons, 1t was proposed that the Loca 1 Economl c 

Development Committees with1n each communlty be reactlvated and 

supported. Because these communlty-based committees a1ready 

included a cross-sect i on of re presenta t ives from the 

cooperatives, landholdlng corporations, business people and 50 

on, 1t was argued they were more 11kely ta reflect the will and 
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( the need5 of the local population, as opposed to the percelved 

prlorltles bf the South, or the different development 

strategies favoured by Native institution bureaucracies. 

Nevertheless the assumption was that certain of the 

existlng development systems such as the FCNQ, Makivik, and a 

new Insti~ution being proposed i.e. a regional development 

corporation, would have important roles working in the South in 

such areas as research and development, marketing, and in 

distribution and purchasing. 
~ 

(d) Instltution41 Rolationshigs 

The overriding prlnciple of any specifie development 
, 

program or project was the need for governments and their 

agencles, the Native controlled organizations, and private 

institutions to reach agreement on certain basic development 

objectlvès, and to collaborate on ways to lmplement those 

development ·options that had been identifled as having the 

gr~atest potential. 

Because a mechanism for achievlng greater cooperation 

&lready had been set-out in the Agreement (Chapte~ 29) it was 

proposed that the joint committee composed of Makivik, KRG and 

the governments of Canada and Quebec be establishèd. An 

oganigram showing the respective relationships of the different 

parties, and the role of a proposed new Kativik Development 

Corporation 15 shown as Figure 2.2 (Kativik Regional 

Deve10pment Couneil (KRDC) 1986). 
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Ct) Tb. Infor.al ECfDoay: 

AIt hough so\e ,45% 0 f 

clas81fled as belng lnemployed CMaklvlk 1984:4) the subsistence 
c the Inu1t were technlcally 

and tradtt 10nal economy was ln fact recognized as being quite 

act1ve at the communlty' and household. level. rt was proposed, 

therefore. tha t "- the trend towarda the cammerclallzatlon of 

wl1dllfe and the prlvatlzat10n of other subslstence and 

traditional actlvlties such as tool-maklng and sewlng that 

forllled the basla of a strong InformaI economy, be encouraged. 

This could De done. for eKample, by asslstlng Inuit ta become 

entrepreneurs and to start small buslnesses ln a way that 

served both the 1 r persona I needs and the needs of their 

communltles. An alternat1ve was ta conslder establlshlng a 

community-admlnlstered "work.fare" type 1 ncome-support program 

whlch would remunerate Indlviduals for subs 1. stence an, 

tradlt10nal actlvltles. as well as communlty volunteer work 

whlch W8B not normally accounted for. 

Whlle It was feit the proposed "work,fare" progralll was 

nct a salut 10n ta the hlgh unemployment, the program would at 

the 1 ndi vidua l level help ta ellmlnate the negat 1 ve 

connotat1ons of belng "unemployed" or "belng on welfare". At 

the same tlme such a program would encourage the creatIve use 
1 

of funds from ex 1 st 1 n9 unemployme nt or job-crea t 10n programs 

and would promote the deve lopment 0 f a hea lthy sma Il-bus lnes s 

or cot tage tndustry sector, and the personal serv1ces, 
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construction and tourism L. of the official economy (KRG 

1986:23). 

According to the President of the Makivik Corporation, 

80 new jobs annually would have to be created slmply ta 

malntain the poor level of emplayment existing ln 1986. It was 

estimated that Implementation of certain of the options 

outlined here would more than double the potential for new 

empIoyment opportunities: 1.e. renewable resource developments-

-88 jobs; tourism--17 jobs; constructlon--37 jobs; prlvate 

services--27 jobs and public services--16 jobs. Slgnlflcantly a 

majority of the new jobs projected were to be created ln the 

private sector, or by new Inuit-controlled ventures, which was 

a significant departure from the existent labour econorny in 

northern Quebec (KRG.1986). 

Cf) Reg;onal Financial Services 

Although the village cooperatives, the Hudson Bay stores 

and the FCNQ provided limited financial services e.g. check 

cashing and credit and loan privileges, the lack of a full 

range of retail-banking services in the communlties was 

recognized as a signlflcant gap in the ~conomic infrastructure. 

One alternative proposed that a regional financial 

institution and an investment fund be created which would 

operate to encourage greater Individual and community financial 
1 

self-sufficiency, and promote greater economic opportunlties 

for private and publi~ enterprlses. The fund aIso would asslst 

Inuit-controlled business ventures Includlng the provision of 

64 



mortgage serv1ces. The antlclpated Impact of a reglonally 

( ------controlled flnanclal 1nstltutlon would be to Improve the use 

and circulation of revenue and Income wlthln the reglon. 

encourage the dlvers1f1catlon of the economy ln communltles and 

1 
ln the re~lon. and te help create a sense of flnanclal self-

sufflclency and control among the po~ulatlon. 

Cg) Tourl sm 

Although specifie long-term aspects of a plan for the 

tourlsm sector were stlll to be developed. a short-term 

strategy'was proposed ta Improve the exlstlng hotel and vls1tor 

accommodation l nfra st;--uct ures. relnforce the network of 

outflttlng facll1tles, and lnltlate a manpower tra1nlng 

program. The FeNQ and the local cooperatives were recognlzed as 

havlng the greatest experlence, and the best potentlal for 

success ln thls area. However the exlstence of many new 

promoters who were Interested ln broaden 1 ng the range of 

tourlst actlvltles wBS seen as a potentlally Important means of 

rapldly expandlng thls ecenomlc actlvlty, and for creatlng 

s1gnlflcant new employment opportunltles for the Inuit. 

Ch) Trade Patterns 

Tradltlonally the trade patterns ln the North had mostly 

been one way, from the South to the North. The value ef exports 

( 
to the South had been relatlvely Inslgnlflcant and often qUlte 

unpredlctable Ce.g. fur sales) compared ta the value of 

Imported goods and servIces. It was proposed that thls aspect 

of development be refocussed to expand the export of renewable 

( 65 
• 



1 

\ 

re!Sources to traditlonal markets ln the south (e.g: f13h 

. resources) land a t the same t Ime, to deve lop new nor ther n export 

~ 

markets within Canada, and among other circumpolar countrles 

with country-food products such as caribou. 

(1) Housing and Const~yctiQn 

Although - the total annual houslng costs had been 

estimated at $20,000 per persan, there was no construction 

sector in the economy, nor dld .anyone have any signlflcant 

control or personal sense of responslbility over one of the 

population's most basic needs--their accommodation. Because 

heavily subsidized accommodation was provided by the state to 

everyone--Inult and non-Inuit alike--there was no incentlve to 

invest human or financi~l resources in housing, and therefore 

the construction sector-( {e. g. pt i vate contractars, hardware 

stores or ~onstruction service) virtually did not exlst in the 
1 

North. This represented a heavy economic penalty, of lost 

employment and business development opportunities, and in terms 

"'"'" ------.~-
o 

of xTiè1rl:l ng the ser i ous housing shortages or improvlng the 

overall community living environment (KRG 1986:35). 

\ It was proposed that ways should be devised to encourage 

wage-earners to invest in private housing by means of a graduaI 
\ 

reduction in the sub 'dy program, and by transferring more 

responsibilities for the hou ng program and 

regulations to the regional go ernment, and t9 
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(j) Entreoreneurlal Development 

A .fundamenta 1 requ Îrement for appropr làte deve lopmertt, 

both at the eommunlty and the regional level, was the need to 

~ursue the many small business opportunities that existed in 

eaeh community. Although the spirit of entrepreneurshlp among 

the Inuit population varied widely between eornmunities, in the 

overall more than a thlrd of the population had eonsldered 

g01ng into business. What remained to be done was to determine 

what kind of business aetivitles were favoured by individuals, 

and how these business ideas matehed the various seetoral 

opportunltles that had been Identifled as belng required by the 

population . 

. Although the sett!ng up of a separate Inuit deve10pment 

corporation was eonsidered as a priority by the Makivik 

Corporation, the survey of the population's expectations 

demonstrated that there obviously was ~ great deal the Inuit 

eontrolled organizations already should be doing in this 

important area of eeonomie development (KRG 1986:32, PRB 

Concept Netwark et al 1987). 

1. The northern areas of Quebee are frequently referred to in 
an ambiguous way in the literature and in day-to-day usage by 
terms sueh as "Nouveau Quebee", "Northern Quebee", and the 
Kativlk Region. In this study Northern Quebee generally refers 
ta the area of Quebee eovered by The Jame~ Bay and Northern 
Quebee 'Agreement which extends as far south as the 49th 
parallel. The Katlvik Region refers ta the area oecupied mainly 
by Inuit which 15 under toe jurlsdiction of the Kativik 
Regional government, (as defined in Chapters 12 and 13 of the 
Agreement), and whlch covers the entlre area north of the 55th 
parallel. For a full discussion of the ambiguities in the use 
of these terros see Gouvernement du Quebee, 1983, Le Nord du 
auebec, Profil Regional. 

67 



o 

\ Cb.;ttz: rrr 

HJkiyik; Sgm' Pistinctive Ft.turee, And Itl Inyeltment Strategy . --

~ A.lntroduction 
• 

The' focus of thls thesls Is on the Maklvlk Corporation, 

whlch Is one of the most notable examples of the new and 

lnnovatlve corporate _ development systems ~hat.were created by 

the James Bay and Northern Ouebec Agreement, (Ed 1 teur Of fie i el 

Ouebec 1976). Many of these systems.have been descrlbed as 

belng " ... centrallzed and dlversifled technostructures whlch 

are reglonal ln sC9pe, and so far reachlng ... ln thelr potentlal 
'\ 

Impact that It would be mls1eadlng to treat them as purely 
'\ 

ecdnomic institutions" (Rudnicki 1979:1). 

These new ?evelopment structures are distinguished from 

more tradltlonal development activlties, such as cooperatives, ,. 

local deve lapment associations, hunters' and trappe~s' 

associations, and rnany other community based organlzations 

which are often government sponsored endeavors; these latter 

activities represent yet another category of the varlous 

specialized development structures and that have operated ln 

the North for many years. 

The relationship between the new corporate structures 

and traditional activities, such as the cooperative movement, 

is obviously a dynarnic one. Given the potentlal financlal and 

~egal pow~rs of the new structures e.g. Makivlk, and the 

rapldly changlng development strategies and trends that emerged 



/ 

ln the mld 19803, the full ImplIcations of these ch~n91n9, and 

ofte.n -stralned, relatlonshlps ls yet unclear. What has be~ome 

ev Ident however 18 that these corporate structures, the new 
i 

reglonal government bodIes, such as the KRG, and the many 

consultatIve systems established under the Agreement, have" 

clearly demonstrated a capacity to change radlcally the social, 

.. cultural, and economic envlronment for the Inuit people 

(Editeur OfficIel Quebec 1976:188,260,276,345). .. ' 

Because these new structures appeared to be largely 

orgsnized - accordlng to conventional non-community based 

economlc theorLes, and were ~lml1ar to non-Nat1ve institutions, 
~ 

and to non-Native social and economic processes, they soon came 

to be regarded as a slgnIflcant means of fostering the 

IntegratIon--not to say asslmllatlon--of the Inu1t lnto the 

larger Canadian soc1ety (Lockhart 1986 and' Mak1vlk 1985a) 

l, 
One of the major perplexing questIons that Immedlately 

ar1se ln connection wlth any assessment of Native controlled 

corporate structures ls ta try and rationall~é the reiationshlp 

between the obv 1 ous de term 1 na t 10n of the Inuit tq reject , 

\, , assim1lation ·pollcies and, to ma1nta1n a distinctIve culture and 

value system, and the potentlal long-term consequences of these 

Jstruct ures on Inu 1 t Il festyles, and on the 1 r soc la land 

cultural aspIratIons., 
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B. The Beqlnnlngll O(."Natlve Corporat. D.v.lop"ot §v,t ••• In 

Northern Ouebec:. 

1.Settlng The Stage 
,,-

/. In 1975 the northern Quebec Inuit and the Cree Indlans 

of James Bay concluded an agreement wlth -the governm.nt. of 

Hydro-Quebec. 

, \ 
the, James Bay Developaent\Corporatlon, and 

~ . ) .. 
agreement essentlally extlngulshed the 

~anad'a and Quebeœ, 

This 

aborlg1nal titie of the Inuit and Crees north of the waterllhed 

of the St.Lawrence Rlver--a vast ares of approximat.ly 1.1 

million i km.2 COr as the Agreement mentloned, an ar •• larg.r 

than the Provl~ce of Ontarto) . 

One of the prlmary purposes of the Agreement wal to 

legally permtt the Immediate development ln northern Queb.c:of· ... 
~, 

an enormous hydro-electrlc project whlch, when completed, would 

a ff.ect dra 1 nage bas 1 ns stret'ch 1 ng from an area 500 k.m. north 0 f 

~ontreal to Ungava Bay, a distance of about 2,600 km. Th. 
l' , 

content of the flnal agreement (a hefty document-- 455 pagel ln 

the Engllsh- version), deflned a new relatlonshlp between the 

Natlve people and the Pt"ovlnce of Ouebec. Ite ov~.,.all 1mpact 

was unequlvocally to extend the provlnce's jurlsdlctlon into 

areas of pub11c administration, and soclo-economlc d.velop •• nt, 

whlch formerly had been Iargely the domaln of th. f.d.ral 

government. 

The Agreement wi~ the ~ulmlnatlon of al.oat four y.ara 

of 1-ega1 batt1e~ between the Natives and the Provlnce, a battl. 

,that commenced ;on Apr,11 300,1971 when then Pr •• ler Robert 
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Boura:s:sà announced h13 1ntent1on te develop the hydro-electr1c 

• power resources of the James Bay Territory. Legal proceedlngs 

were orlg1nally lhitlated b~ the Crees and the Inuit to have 

Bay declared .\ the Act respectlng the development of James 

unconstltut10nal. Thelr fundamental argument was that they had 

• 

# '" 

never 8urrendered tltle te thelr lands under a 1912 statute 

whlch tran&fe~red ~ large part of the disputed territory from 

Can,da to Quebec. 
t 

In 1973 an tnltlal declsion by thp Superlor Court of 

• Quebec ordered the province and 1 t s crown corporat 1 ons, from 

procee41ng wlth the hydro project, and more{ 1. mportant 1 y 
1 -

,establl shed that the James Bay reglan cpuld not be developed 

wl thou t pr lor agreement between the NI1l t 1 vè people and the 
D 

prov1ncial government. The Quebéc Court of Appeals almost 
l 

, 
lmmedlately suspended the lnjUnction by, ln effect, agreelns 

wl th 'l he argument s of the pro ject proponents tha t the r Ights "0 f 

the Na fi v~ people s had to be ba lanced aga 1 nst tho se of the 

larger soc lety. Essent lally the "balanc~ of convenlence" 

" 
"~atlonale he~d thaf th~ lnconvenien~e and negative 1mpacis t~ 

.l' , -, t 

Native people f10w1ng from the James Bay project were 1ess than 
, t 

the impacts, to ,the people of ~uebec 1 f the project were hal ted. 
r 1 _ 

The suspens10n order dld not deàl speclflcally wlth the lSsues 

ta 
\\ oof Native title to the lanods. 
\... " , 

H~Vl ng learned was that there 
o 

te st-op a ma s sI. ve pro~ect once 1t had 
ç 

l1ttle that cou1d be do(ne 

actuaHy com~enced wltJ1n , 

an ares of unresolvea land claims, the Natives prudently opted 
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to suspend turther legsl proceedlngs ln fayour of -4 neqotlated 

sett1ement. The negot1atlon process began late ln 1973, and tha 
1 

ln1t1al draft was essentlally concluded about a year lat.er. A 

'" 
formaI ~ment was slgned ln 

North~s Canada 1979: 1v). 

'2. Fundamentals of th. Jaaes Bay 'and 

November. 1975 (Ind1an and 

Northern Ouab.c Agr •••• nt 

The events surrounding the f 1 nal Agreement, as well as 

the wordlng of the Agreement Itself, were produced
A 

ln an 

enVIro'mnent of great rhetoric and hlqh expactat10ns about the 

positive benef1t~ that' would accrue to Nat,1ye people. 1ncludlng, 

the~r 'overal1 soclo-economlc advancement, and the preservat10n 

,wd enhancement of thelr culture and way of 11fe. The bottom 

11ne however • was that byagreelng to walve .thelr cl'alma ta 

... -aborlg1nal 'tltle to the James Bay r~glon and northern Ouebec, 

the Crees and the rnu1 t recel ved settlement,:! of cash and land. 
Ir 

A total cash séttlement of $225 m1l110n was payab~ ta 
, 

" 
the Cree and the Inuit from the federa 1 and 'pr,ov Inc 1 a l 

governments over a twenty-year per 1 0 d under speclflad 

condItions. The "cash settlement was allocated between InuIt and 

Cree on B per capita basts; ,about $90 m11110n "for th.e Inu1t, 

and about m11110n ~ the Cree (Editeur OfficIél 1~76: , 

, 395-401). AIl the cash was to be pa1d tc? newly 
, ( . 

establ1shed and 

\Nat1ve d1rected c~po~at lons--the 
. 

C' AdVancement") ln the case of 
(1 

'the 

l1aklvlk 
~ 

, 
Corporat 10n 

Inult--wh1ch were .. • , 
estabIlshed to promote broad soclal-economlc purposes on bahalf 

\ 
of the Crees and ,the Inuit. 
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The land set t lement was ra tiona l1zed ln terms 0 f three 

catagories of land ln whlch the respectlve_ rights of NatIves 

and non-N;;'Ùves were deflned, to try and accommodate basIc 
Jo 

comlllunityami development needs for Native people to susta1n 

Native huntlng, flshlng, and trapplng actlvltles. and to allow 

resource developments to proceed ln llne with the Interests of 
,'1 

{. 

the prOVince of Quebec. 'and prlvate Industry. 
"'" 

~. Xarly Consequences of the Agreement 

One df the most strtklng early consequences of the 

Agreelllent wa s the Immediate bUildIng up of a northern 
\ 

bureaucracy 0 f enormous re Ia't 1 ve s Ize and complex 1 ty 1 n order 

to sort out, clarify, Implement--and ~bove aII--negotlate the 

1 

tangled and frequentIy confllctlng erray of Cree, 1 nu 1 t • 

prOvincIal, federal, and prlvate Interests and 
. 
responslbllltles. Analysts of the Agreement noted that the 

operation and maintenance of the proliferation of boards. 

committees, and other consultative mechan1sms prompted by the 
t. 

Agreement- was absorbing an Inordinate amount of Native 

Intellectual and f1nancIHl resources, to the exclus10n of more 

product 1 ve sct 1 v1 ty. ~ 

'A rough est1mate Indicates that there are 
potentlally between 400 and 500 elected and 
appolnted nat1ves serving on these var10us bodIes 
plus an Indetermlnate amount of salarled staff~ 
Assumlng that there are approxlmately 3,000 

'adults ln the natIve population ellg1ble to 
partlclpate (glven the k.nown demOgraPhl~ 
char'acte r 1 st 1 C S 0 f the popula t 10 n) a conserva t 1 v ' 
estlmate places at least half of them eventuall 
ln some elected. appolnted or salarled role 1 

,~..t.~ neW bu~eaucracy (Rudnlck;8(1979:98). 
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It appeared that "bureaucratlzatlon" as a development ~trategy 

had reached a po lnt where 1 t had becolle a source of l.nsp1rat 10n 

for soc lo-econom lc planners. 
~ ;: ... ~ .. 

Another 'major 1. mpact of the Agreement wa! that both the 

federai and Plvlnclal government s took on a w1de range 0 f new 

re s po n s 1 b 1 11 t 1 e s and ob11gat l,ons to the Nat1ve peoples. For 

example, the two governments assumed obligatIons ta provtde 

techn leal " assistance, ta part1clpate 1 n d var1ety of 

consultatIve commlttees. and very important. to be r-esp6nslble 

for cont 1 nuéd fundlng of socIal, economlc, and cultural 

admlnlstratl~e and program operations that were then ln place, ~ 

or whlch were speclfled lr. the Agreement. 
" 

.stabl'shed ~ The complex collaboratlve process 

lntended to lmplement the varlous structures and arganlzatlons 

set out ln the Agreûment. and/or te ratlanallze the functlons 

ând responslbl11tles formerly provlded by the twa senlor Iaveh 

of government. A crltlcally important polnt was that government 

fundlng for establlshed programs would be ma'lntained although 

such budgets were expected, ln future, ta be manaqed more and 

more through Natlve controlled agencles. Not sur-prlfJtngly tn 

followlng the s19n1n9 of the AgreE!D\t;:'nt, a large 

amount of energy and resources was e>cpended by the pr1nc1pal 
) 

Native organ',zations (The Grand Counc11 of the Crees, and the 

l1akivlk corporatl,)n) on plannln9' organlz1ng, and lmpleœsntlng 

the varlous provl s 10ns of the t settlement. 
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Although an overall evaluatlon of the impacts of the 

Agreement 13 not wlthln the scope of thls thesls. a number of 

prellmlnaryanalyses have been made of certaIn early economlc 

and plannIng consequences; many of them by t he Na t 1 ve 

organlzations themselves Ce. g. Maklvlk 1985a. Moss 1981, 

Wertman 1983, Duhalme 1985. and Maklvlk Annual Reports 1981-

87) . 

Sorne of the PQints made in these rev1ews merlt nota~ 
overall here 'beca use on the of thelr poten,tlal Impacts 

operat1ons. and on the development of a d1stinctive corporate 

culture wlthln the Native controlled organlzatlons. ( 
(a) Vot1l the s19n1ng of the Agreement the development 

ptocess which the Natlve people ln northern Quebec found 

themselves ln had been determlned by events and decls10ns over 

whlch they had llttle control. Nevertheless. durlng the perioe 

Immedlately precedlng the James Bay" Hydro developments there 

waB strong Interest among the l nul t for pollUcal self-

determinallon. and speclflcally for a 'measure of regtonsl 

autpno rny 1 n the forro of Inu 1 t controlled ent1tles as 

alternatIves to the exlstlng federal and prov1nctal government 

agenc 1 es. 

Although much 0 f the phllosoph1cal rattonaL and the 

pressure for these 1nit1atives orig1nated from individuals who 

( were assoclated w1th the cooperative movement. bath levels of 

government dlrected start-up flnanclal support ~ô a new 

organ 1 za t lon--the Northern Quebec Inuit Assoclation (NQIA)--

c 75 

o \ 
\ 



'\ 

... 

1. 

whlch had few obvlous links wlth the communlty-based SoCl0-

economlc events that had occurred ln the reglon durlng the 

precedlng years. The end result was that t~e new NQIA (later to 

evolve lnto the Maktvtk CorporatIon) found Itself ln the all 

1mportant role as the respons ible agency to represent Inti. t 

tnterests ln the court proceedlngs, ln the negotllltions leadlng ," 

to the settlement, and subsequently ln the Implementation pha8e 

of the Agieement. 

It should not be surprls1ng then that the NOrA lacked a 

hlstorleal conneetlon wlth the Inuit communltles. and that 
t 

there was an Inadequate understandlng of the commun,tles. and 

thelr percelved pr.lol~ltles and needs. This 3Ituation. comblned 

wlth the Intense pressure and sense of urgency Imposed on the 

entlre negotlatlng process by the provIncial government. Its 

Crown corporations. and by the federa 1 government. a Il 

contrtbuted to an environment that, ln many ways, prccluded the 

poaslbll1ty cf estabIlshlng a systematlc process of 

consultatIon and Inter-active communicatIons at the commun1ty 

level. As one analyst noted, 

There 

There may be some basls for the claIm, therefore, 
t~at the Agreement does not reflect majorlty 
support ln each of the communltles affected, Or 
pOSSlbly, any real appreclatlon on the part of 
most of the naUve people ln the terrltory of Its 
ImplIcatIons and' - probable Impact3 CRudnlckl 
1979:103). 

Is some evldence te support th1s glven that four 

\ communltles, Sugluk, IvujlvIk, Povungnltuk, and the Sanlkl1uaq 

(Belcher Island), Inuit refused to rat1fy the Agreement; the 
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three lndlan group3 Na::!kapl, Montagnat::! and Attlkameks were 

exeluded altogether from the Agreement, and voter turnout to 

ratlfy the Agreement ln the communltles was reported to be 

qulte low. 

Cb) ft 19 a reasonable proposition ta assume that the 

operations of the Mak1v1k Corporat1on s1nee Its Inceptlon. as 

well as the operations of the var10us other development sy~tems 

establlshed under the Agreement, , have been affected by evants 

and personalltles wh1Ch shaped the soclo-po11tlcal env1ronment 
,-~ 

durlng the perlod precedlng the s1gn1ng of the Agreement. Some 
1 

of the more important of these events / have been noted as 

fo11oW3; 

Cl) The apparent eroslon of the prlnclple of "special 

status" for Native peoples. not only those covered by the 

Agreement. but posslbly For othe~ Native peoples ln Canada. ane 

for the dis 1 nt e gr a t Ion of 
1 

over-all federal government 

re B po n s 1 bIll t Y , through Parllament, for the well-belng of 

Native people, and for thelr future development. It had been 

observed, for exa mp le, tha t for many practlcal purposes 

"special status" for Native peoples no longer appeared to be a 

reallstlc long-term option. glven that numerOU3 terms of the 

Agreement t1 e the Nat1ve 'peoplf!s, and thelr organlzatlonsJ to 

-provinCial leglrlatlon, lnstltutl0~s. programmlng an~--last but 

not least--to provincIal government funding. 

(2) An undeflned proportion of the compensat1on funds. 

l', (or the Income generated by these' fund;:r), received was assumed 
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by the government to be Intended ta support eXlstlng Native 

social and cultural programs (EdIteur Officiel Quebec 1976: 

XiX) . 

As may be evldent from the above the roles and the future 

capabllities of the new corporate development organlzatlons. 

such as Maklvlk, constantly could be vulnerable to the porlod1c 

rea11gnment of federal and prov1ncial programmlng prlorltles, 

ta changes ln pol1tlcal-econom1c philosophies at both leveln of 

governments. and not the least, to government c:ut-L~cl'\.l1 1 n 

bùdgets and services. No process was establlshed wlthln thû 

Agreement whlch would have elther conoultatlve. drbllratlon. or 

executlve responslbllities. and that would enable the Native 

organtza t Ions to exerc1se slgnlflcant 'Contro lover !luch 

external government decls1ons. 

(3) In developing an InItIal strategIe plan for the U9f 

of the compensatIon funds Maklvllt was faced wlth two obvlous 

choldes. Orie was ta become dlrectly 'lnvolved ln flnanclng 

maIntenance-type operations for varlous social and cultural 

programs where there were budget short-falls. The other W8S to 

become lnvolved as an entrepreneur, or to provlde venture 
... , 

capltal ma In1 y profIt oriented soclo-economlc 

a;:tlvltles that would malntaln, 1f not expand, the compensatlo~ 

capltal recelved under the Agreement. 

It was self-evldent the flrst option undoubtedly would 

lead ta Maklvlk becomlng .3 new prlvate welfare agency launched 

on "an endless treadmll1 of ever Increaslng spend 1 ng for 
r-

I , 
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[maintenance and survlval-type operatlonsJ leavlng relatlvely 

11ttle money available for economlc deve lopmen t" CRudn h:k.I 

1979:110). The second optlon would see Maklv1k becom1ng engaged 

almost exclu3Ively ln profit orlented i\ctlvltles where the 

Investment decls10ns mlght not be based on thelr overall 

pos1tive soclo-economlc Impacts on Inuit communltles. 

progralll budget s 
, 
populat1on, the 

the large 

requlred 

rea 1 needs 

ant1clpated l.ncrease in socIal 

to me~~ the rapldly growlng 

for [lmproved servlces ln 

communltles, the premlse in the Agreement t ha t t he Na t 1 ve 

communities would eventually be fully Integrated lnto the 

Institutional fabrie of the province, (and the llmlted cholces 

apparentIy available to l1akIvlk to Invest 1 tg compensatIon 

funds, 1 t was speculated the uitimate effect of the Agreement 

wouid be the eventuai ass1mllation of the Inu1t lnto the larger 

socIety, the Ir Increased Involvement ln non-Native. non 

traditional economic actlvlt1es, and a major sh 1 ft 0 f the 

• 
popu la Uon 1 nto a wage economy based on "bureaucrat lzatlon" as 

a way of 1lfe. In th1s foregolng development scenar10 the 

prlmary role for organ1zatlons such as Maklv1k was to become 

brokers between non-Nat 1ve 1 ntere st sand deve lopel-s, between 

dlfferent levels of governments. and wlth NatIve communltles 

CRudnlckl 1979). 

ç. Structura 1 Character 1 st lc s Of Maki vlk 

Mak.ivlk was establlshed by provIncIal leglsIat10n ln 

June. 1978. Its main socio-econoltlc objectIves were: 
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1. Ta recelve, admInlster, use, and Invest \the 

compensatIon money intended for the Inu1t as provlded 

the Agreement; 

\ 

\ 

for \1n 

2. Ta relieve poverty, and ta promote the wel~e and 

the advancement of educatIon of the Inuit: 

the 

f~O foster, promote, 1rotect, and assist ln preservlng 

InuIt way of 1lfe, value{"and traditIons;' 

4. To Initlate, expand)nd develop oppar-tunlties for 

Inuit ta partlclpat-=:l ln the economlc development 

tHe 
\ 

of thelr 

soc iety: 

5. To develop and Improve the Inu l L communlt leu; 
( 

6. To asslst ln the creatIon, flnanclng or develap'lIlent 

of buslnesses, resources, propertles and Industries of the 

InuIt CMakIvlk Corporation 1979). 

Maklvlk also had broad responslbl11tles for other Inuit 

social and economle matters that 

Agreement. These fell under the 

consultat1on Cp.349), corpora te 

were referred to ln the 

headlngs of plannIng and 

structures Cp.410), 
~ 

and 

specIfie program oper~tions (p.427). Taken together they 

appeared to lorm a comprehensive scenar10 for econom i c and 

socIal development. From the beglnnlng It was viaualized that 

responsibilities and actlvltles ln a11 these ares s co'uld be 

exerclsed dlreetly by Maklvlk through subsldlary organlzat1ona 

created for specifie purposes, or Indirectly by means of jo1nt 

ventures ln collaborat1on wlth communlty, reglonal, or nattonal 

Interests. 1 
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Maki v ik was •• tabll~a. a non-prof1t corporation. 

wlthout share cap1tal. the only members of wh1ch can be 

ellglble Inuit. The corporatIon operates under the day-to--day 

dlrection of an executlve whlch ls elected at general meetlngs 

of at least twenty-flv'3 electors, representlng two-thlrds of 

the communltles. The executlve 18 r~sponslble ta an elected 

'Boal~d whtch represents each of the communltles. In generaL the 

overall organlzatlon Is slmllar to that of a typlcal non-NatIve 

structure ln that there 18 a pyramld organlgram which defIne::! a 

descendlng order of powera, responslbl1ltles, and 

jurlsdlctlons, as weIl as dlfferentiated functions for the 

Corporate off.lcers, and senIor staff ( FIgure 3.1). 

An early analysls of the MakIvlk Corporate structure 

speculated that the organization appeared ta be vulnerable to 

ollgarchlca l leader'sh l P even though 1 t was clear from Its 

Inception that seriouo efforts were being made ta establish a 

process of accountabl11ty ta the InUIt electarate, and to try 

and prevent confllct of 

from arlsing. An example 

Interest 

of one 

and manlpulatlve sItuatIons 

of the 3teps taken over thl 

years to lnform shareholders of the Corporatlon'a ~~tIvltles 

was through the publIcatIon b? Maklvlk of varlous newsletters. 
~ r_,..: 

and reglonal newspapers ("M,aklvlk News" Dec.1986-Jan.1987). 

Some of the factors noted (Rudnlckl 1979:115-121) that 

could reduce the accountabll1ty of the Haklvlk Board and 

~xecutlve to Its electorate were that: 
1 
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llgur.3.1 
Orqanlgra.,of The Haklvlk Corporation 

( Source: 1984-85 Annual Rtport) 
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1. Although the Katlvlk Reglonal Government CKRG) had 

• jurlsdlctlon over the affa1rs of the vlllage corporatlons. the 

commun 1 t 1 es had a ve ry 9ma Il tax ba se, and were therefore 

hl ghl Y dependent on provl nc laI and federa 1 governm.en.t furidlng 

to coyer thelr coste of operat10ns. Because Mak1vlk was 

ul t Imate 1 y respons Ible for see 1ng that the terms 0 f the 
, 

Agreeaent were carrled out, 
" . lnc 1 ud lng pray 1 nc la land federa 1 

government fund Ing 0 f the KR.G. and because the compen·sat iort 
.po 

funds contralled by Maklv1k represented an addIt1ona1 source of 

for the ' KRG, lt was evldent that Maki v'lk was ln a fundlng 
il,-,,", • 

super.1or posltlon relat1ve to the KRG. 

(2) Another example- of the potent l.a"1 dlm1nution of , ../ 

respons1bll1ty and contro 1 at the commun1 ty levei was that 

Makl v lk, and varlous other agenc.,1 e s establl shed by the 

Agreement. had certaln character1stlcs of a publlc corpor-stlon; 

Ti\ey had t 0 ope ra te 0 ften as mere extens lons 

bureaucracl~s ln Quebec City and Ottawa. 

1 

of the government 

The l1nkage, 1 f not control. between the governm,ents a,rd 
ç! _ ~ 1 

the Natlve corporate organlzatlons was estab11shed: for 
~\ ' 

examp1e, th)?6~~h 'restrictions concernlng the Investment of·'the 

compensat Ion funds. py the hes vy cont Inu 1 ng dependance on 

program. opera t 1 ng. and capl tal funds, by,jthe need to harmonlze 

thelr day-to-d8:Y operations wlth procedures. pollcles. and 

program objectlves. and data and lnformatlon requlrements. that 

were deslgned malnly for a non-Natlve soc1ety. 
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AlI of these situations contributed ~to the consolldatlo'n 

of power in the Board and Executive of Makivlk who, bl' force of 

'circumstances, became ,the principal Interpretp.r of g'Overnment . 
-

policies and Interests, and the real power-brok,er!!, bet:*een the 

,r • communi ties and the outside world, regardless of the 

" 

, ~ 

dlfferentlated and speclallzed'responsibll1t,ies that reslded ln 

~génCl;S such as the' KRG and ~he Kqti vlk SCh~Ol B~ard. 
-

(3) The phllosophl' and corporat~ culture ot Maklvlk, 'and 
'. ' 

the deci:sion mak1ng procesoS followed by Its offlcers apd staff, 

could be, shaped more bl' t~e actual structura,.l.character l'stlcs 

of the organlzation (as per so~e . of th~ points ra1~e~ above) 

than by consideratIons of needs and aspiratIons 'being expressed . , 

by the electorate at the commun-1 ty level. 

A situa t i on can be foreseen, there fore 1 where a 
wldely disperséd and'relatively unlnformed e!1.ectorate 
Is unable to moblllze issues or voters effec.ttvely 
enough ta malnta1n the accountab1l1ty of. reglonal '. 
authorities. 

At the same time, there may be a tendency ln the 
regionai bureaucraciès to beeome, ln a sense, 
"proper" elubs whieh encourage the partiei'pation of a 
"proper" membership and - discourage crltlcism 'Qr 
Qrying as "bad form". c 

This form of closed system, which ,tends to be 
Inherent even in nop-native technostructures, often 
invests a great deal of- tlme and energies ln" purely 
internaI rnatters. Organlzationa+ harmopy, managerlal 
salar les, and expense accounts, off iee space' and 
amenlties, job descriptions, organizational charts 
and the r'I01 icies of self-perpetuation become, a~l-
consuming pr ior i t les. ~ 

,'Such s ructures can be r ich in rnetor lc about 
preservlri native values and culture, but poqr ln 
implementlng relevant ,or effective measures t6 
achleve such pur poses (Rudnlckl '1979:1'19-120). 
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In 3urnma~y 1 t was speculated that because the mode'l for 

o~ganizations such a~ Hakivtk was derived primarily from non-
-

Native organization models and values, they would become more 

and more cl?sely integrated with the legal and bureaucratic 

operati?ns of· governme,nts, and thus become unl1ke 1y veh lcles 

for achieving Inuit objectives which were more suita~ly doflnod 

\ main1y at the ~O~ level. Corporate entlties such as 

Hak~vik might therefore operata to erode rathir than enhance 

the traditions, culture and values associated with the Inui~ 

way of life. 

Fu~ther it was postulated that the non-Native structural 

c_har,acteI lsties and bwreaucratized culture would persevere 

regardless of whether there was a preponderance of Inuit 

fulfllling the management functions, and there was an inherent 

tendency in the Makivik structural model for the self-

perpetuation of a relatively smaii closely knit ol'garchy 

alienated from the Iquit population!t large, and effectively 

separated from the aecoun~ability raIes for the Inuit 

electorate visualized under-the Agreement . 
• • 

D. Maklylk'. Iny •• tment strlt.g~ ~ 

1. The Compensation Fund. 

As of January 1,1979 Hakl,]-lk had recei,ved apprQxlmately 

51\ of the monetary compensation. The balance of 4~' was 

scheduled to be received prior to Deeembe~,1996. In accordance 

wlth the Agreement, the total of $90 million conslsted of 

approximately $30 million in Quebec debenture~, and $60 million 
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ln ca.h co.p~n3atlon. (Figure 3.2, Rudnlckl 1979,;and Editeur 

OfflClel Quebec 1976:395-402). The venture or soclal cap1tal 
.,. 

, port N>n 0 f th 1 s cOlBpensat Ion wa s -represented by 25% of the 

annual compensation paymenta, plus the net revenues generated' 

from the ,ebentures. 

The Corporatlon was requlred to Invest 75% of the 

compensation funds ln government bonds. debentures. guaranteed 

Investment securltles, and other forms of equlty wlth assured 

rrturn~. For the ten~year perlod between 1987 and 1997 the 

requlrement to Invest ln conservatlve securltles was reduced ta 

50% 0 f the compensa t 10n payable. After 1997 Mak.i v lk. could 

establlsh Its own Investment strategy. AlI revenues derlved 

rrom Investments, or aIl other funds which are not allocated by 

statute could be used by Maklvlk at Its own dlscretion. 

As noted above 25% of the compensatlon. (and bet~een 
• used \ao -:-1987-1997. !j0%) could be rlsk c~tal and/or for 

aoc 1 a l-economl c reasons. Whenev~ used' for rlsk capital 

Investment purposes Maklvlk. could ~stabllsh wholly owned 

subsldlary corporatlons. Thelr objectlves could-be to develop' 

Inult businesses. resources, lands etc. or to become partners 

wlth other corporatlons ownlng property, or ln buslnesses 

dlrectly related to I~ult business Interests. An Illustration 

of the venture capItal calculatlons projected from 1978 to 1983 

la shown ln F1gure 3.3. The total venture capItal projected 

durlng thls perlod, aIBounted to between flve and seven ml1110n 

dollars per year. 

\ 86 



r "'-, _' _, ~j ......, ....... 

'
) 

" 

• 

r • 

CD 
<o.,J 

.,." . 

'LI>~ ~·CI\.~I>-.!c 
• p~~7~Cn7~~L~c 7~~n l, 

1979 npc r'J. 

ffi::\ ~ 0.[>" 6. e W t>n~ t\t>Jnc 

d!in d<6.b d C Po.t>"o-b 
'f!!j/ ~ b (II nr' l\ 'L C • 

• p~~~cn~~~Jc 7~~n l, 
flrA M 31, 199t-J<. 

• • 
\ ' 

"'-

t-

l' 

1 

~Q.t>"6.C 
t>n~ l\t> J ne 
d <~ b J-C P o.t>"o-b 
"Pb(bnr'l\'-C • 

r 

1979-rc 

\ 

51% 

\,. 

Compensation capital 
• Received up to Januory 151. 1979 

CI) , -... 
an ê 

Cash 
Compensation 
\ 

Quebec 
Debentures 

• To be recerved belween JanlJcry 1st. 
1979 and December 31st. 1996 

• Cash 
Cqppensation 

~ 

Fonds de compensatioh 
• Reçu au 1'" JanVier. 1979 

o 
o 

Compensation 
monétaire 

Obllgotlons 
du Québec 
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, Venture C.pital Revenues Generated 
• Portion ot by Non-Venture 

, ~ Q 
C~pens.ti~n (2 " Capital (75", 

œ 1978 
CD 

$ --- $ 609,158 

1979 3,674,837 1,762,471 , 

1980 
1 

309,201 . 1,855,232 

1981 
, , 

~ 309 ,-loi 1,947 ;992 

1982 309,201 l'f 2,047,075 

1983 
." 

309,201 _.:r 2,133,5.13 
? ~ 

-

~\ 

., 

'} 

~ 

Revenue 1 Generat.~ 
frOlll 

t>ebenture. 
. 

$ 927,041 

2,461.970 
~ 

3,069,864 

3,069,864 

3,069,864 

3,069,864 

.--
'toul 

Ri slt/Soc i a l 
Development 

Capital 
~ 

$ 536,199 

7,899,278 

5,234,297 

5,327,057 

5,42f,140 

5,512.578 

" 

l' 

, c 
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2. Venture Capital Opt1ons 

Late ln 1986 senlor executlves of natIve develapaent 

.corporat 10ns CNDC). from across Canada met to exehange 

1nformat10n on thelr actlvltles. and ta discuse the ne.d for 

change and future 1n1tIatives wlth1n thelr relpectlve 

organlzatlons. The forum 

\ 
oppo~tun1tles fae1ng àll 

o 

consldered the alm~$t lialtle.! 
1 ( 
1· 

NDCs ln a variety of·~eetors_.'9' 

renewable resources, tourlsm etc. and the, optlonal Inv •• tment' 

veh 1clee a va 11able t.Q them.) e. g. jo 1 nt ventures.' work.er or 

commun1ty owned cooperatives and buslnessès, p~1vate ~o.p.nlel 

and 50 on whlch l'lere favoured by varlous proponenta (Robinson 

and Ghostkeéper 1987, Dacks 1983, Rob1nson 1980). 

Some of'the major conclusions of th1s forum art notod 
here because they also reflected 'the results of many lmllar 

etudles and meet1ngs that occurred ln the m1d-1980sl 8 me of 

them noted prevlously ln this thesls. Thus they a~ relevant to 

any ~evlew of the options that Mak1v1k has had to take Into 

account when mak1ng decls10ns on the use of Its venture 

capl tal. 

In thls respect the fOllowlng pOInts represent an up-

dated check-list of crlterI~ and/or a recapltulatlon of 

prlnclples mentloned earI1er that may be helpful ln conl1derlng 

not only the flnanclal 1mpllcatlons of the ca.e-.tudl •• that 

follow, but also thelr social-cultural 1mpa~t. on Mak1v1k, the 
, , 

communltles, and lndeed 

Queb~c CCotterl11 1986) • 

on t~e In~lt populat10n of 
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cf) The central Importance of 3trateglc planning was 

e.phaslzed, as were the settlng of reallstlc goals and 

sectoral prlorltles auch as the subslstence economy, that were 

cons 1 st,ent wlth Native 
, 

values. AlI corporate. proj~ct. or 

program objectlyes should be establlshed by the shareho1ders. 

(2) Job creat10n among shareholders, and 1ncolle 

generation at the communlty level, ,nd cbmm~rlty deve1opment, 

should be the Pflorlty objectives of development slong w!th the 

related Issues of management and entrepreneurshlp training. 

(3) Native development corporat1ons should operate at' 

arms-length from the polltlcal organlzatlons. even though the 

NDC's objectdves, should be establlshed by th~ polltlcal 

organlzatlons to whlch the NDCs belong. Above all ln the NDCs, 
<-

good business and management practlces had to preval!. 

(4) In order to provlde project stabl11ty, to Increase 

the flnanclal vlabliity of. project~, and to. facl11tate the 

transfer of ski Ils to Nat1ves, organlzat10nal vehlcles such as 

jOint ventures, ln àll thelr va~1ed forms, or the purchase ofl 

equ1 t yin on-go 1 ng Commerc laI e,nterpr 1 ses' were cons 1dered 

------favour:.ed ways of'lf·ge.ttJ.ng started" wl th al1 Investment program 

(Rob1nson 1980:11). 

(~) Counterproductlve competltlon between communlty 

based and reglonal development corporatlo~S should be avolded. 

There a1so was~ ~ crltlcal need to balance Inslde knowledge of 

communlty needs. wlth outslde resources and expertise CLockhart 

1982). 
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(6) 1 nu 1 t development· organlza~ 10ns shau1d-'"cont tnue té 

atrlve for ways to facl11tate th.lr control ovar sconoalc 

developlllent o~ their communltles by means of assulll1 ng \ 

responslbl11ty for programs transferred from governmon~sl and 

by constantly establlshlng 11nkages between Inuit d.ve~op.ent 

In1F1a~lv~s. and the governmerd:'s 
. 

pollcles, prlorltles and strate9l~s 

Ontario 1987): -- o 

3. Invelltaent Case Stuc:l1e. 

broader soclal and economlc 

(DI~A 1986: Gover~a/nt of 
1 

" 

Ca) Transportation: Inuit L.all1ng Ltd. and Air IDUit LtQ. 

Inul:t Leas1ng was ~a prlv'àte compa'ny start.d ln 1977 

under the aeg1s of, Uie Northern' Quebec Inult A •• ocl.tlan, , 

CNQIA), and ln antlctpatlon of the advent of the Hak1v1k 

Corpo~at10n. The stated purpolles of the company were to: obtaln 

a more favorable ta. popltion. through I<llCOrporatlon; reducL' 

the costs of alrfare between Inult communlt1e! and the South; 
'-

prov1de employment and tra1n1ng opportunltlesi supply safe and 

rellable transportatlon to the resldents and communltles of 

northern Quebeë, and to be a profItable organlzation. The 
\ 

company-was flnanced by a I1ne of credlt of $1.2. m11l10n, 

guaranteed by the 1nterest acc:rulng on the In1t1al compenll ~ Ion 

) payments. 
j, 

tate ln 1978 Mak1v'lk ",cquired control ,'of Alr Inuit by , 

buylng all the outstandlng shares from th. NQIA. Four y •• r. 

after cOllmenclng operatIons the company was reportinq an 

\ 

91 



c 

, 

, 
c. 

r, 

" IJ 

aecullülated def1clt of $~8 m1llion (Kaklvlk 198/1-82: Rudnlck.1 
1\ ~ 

Il 
1979:.124) • 

Allo re1ated tq the alrl1ne operations was~a dee1s1on by . 
Kak1vlk to establlsh a restaurant at Inukjuak under the aeg1s _ 

'- , 

of Air Inu1t. The'Jlans provlded for an" In1t1al Investllent of r 
. 

$65. 000. and a work, force of up to 8 people: The 1ntent was to 

set up a separate company ta operate hotels and restaurants ln 
_ J 

commun 1 tl_e!, throughout northern Ouebec. The projeet varlous 

a1so was seen as a way of creatlng employment opportunltles for 
" dl 

\ . to part lc Ipa€e 
, 

ln the operation of Maklvlk at the InUit WOmen 

management. and at the employae ~eYels. The klnd of planning 
~ 

and dec1310n maklng process lliustrat~d here wes poasfble 

becau8e the leadership ln t~e respectlve organlzatlons ~ere 

essentlally the same persans' wearlng dlfferent hats, I.e. 

po11tlcal leaders, entrepreneurs. flnanc1al planners, and 

admlnlstrators etc. 

Air Inu1t became the largest of Makl,vlk's subsldlarles, , 
partly by expandlng ln 1984 ta absorb less sueeessfui 

subsld1arles such as Chaperal Charters, (a southern based 

charter operat1on), Inuit Leas1ng,and the restaurant operations 

company, Ayaplqvlk Hotels and Restaurants Ltd., and partly by 
, 

acqulrlng addltlonal routes from Aust1n A1rways ln northern 

ouebec. Al~ Inult operatlons grew rapldly to serve aIl the 
n 

communltles of northern Quebec, and also to provlde scheduled 

services to Nain. Labrador and Cape Dorset, NWT, and from 

ouebec City ta the hydro-electrle project at LG 2. 
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By Septeaber 1982, the subsldlarles not.d, above had 

already recorded accumulatlve deflclts o! $4.4 million dollar •• 
" 

although Air Inu1t's own operations were' generatlng a profitl 

$961,OOO,on revenues of $7.3 m11l10n by the end of 1984. ~ut 

~the oversll f1nane1al posl~lon was weaker than thes. figures 

lndlcated as a result of absorblng the accumulated 10.~.1 of 

the defunct subsldl~rles Cmentloned above), a declslon ta 

eonsolldate the debts of another unsuccessful venture--Imaqptk 

Flsheries Ltd.--(see (d) below)--, 
.... 

and the nead' ta Ineur 
"-.. 

substantial capital eosts for addltional alreraft ta m.et th. 

·new scheduled services. For the 1985-86 parlo~, the company 

contlnued ta repoft 

earned gross Incame of 

flna~lal dlfflcultles, but 

$1.~1111an on $16 mll110n 

neverth.le •• 

of op.ratlng 

revenues, and net revenue of~ $200,000 after pay •• nta of 

management fees and ~nterest expense CMaklvlk Corporat1on 1986-

1987). 
\ 

Although many of Air Inult's flnanclal problems were not 

- ~ 
r~lated dlrectly to Its own operations, the alrl!ne weI clearly 

fac1ng serious flnanclal problems. On the pog,ltlve stde, 
e 

however, Air Inuit was'employlng about 140 people of whlch two

tblrds of the jobs were ln northern Q~ebec, -and 25~ of whlch 

were InUit eWhlttlngton 1986:42~44- and Air Inuit 1985). 

For the &uture, the company was, plann1ng to cancentrat. 

on the aviation business, ta lmprove the range of ,ervlee. 
p 

belng offered to lts cl1entele and to expànd· lts route. ln 

preparation for the co.pletlon of the alr,trlp lmprove.ent 
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pr'ogram ln the smaller communltles, and to take advantage of 

the planned deregulatLon of the aviatlon Industry ln Canada. 

--Cb) con.truct.lon--K1011 Bplld,~r. [Ine. 

This constructlon $ubSldlary was lncorporated ln 1979 

.n~ ~as one of the flrst Investment 1nltlatlves of Maklvlk. rts 
1 

flnanctal progress reflected many of the normal probleas and 

the economlc ups and downs that are encountered by siml1ar 
- ' 

organlzatlons ln the Soutb, comblned wlth the unlque probleas . " ..... 
of accurately est1matlng costs ln the North, unforseen 

~ 
transportatlon and com~un1catlons expenses, and shortages of a 

skl11ed Inu1t labour force. 

By 1985 I t see~ Kiglak had 
, 

overcome some of Ha ma)or 

'initlai financiai and admInlstratlve hurdles by belng the 

luccel.ful b1dder on $15 ml1110n dollars _worth of contracts. 

~' AILong the major contracts won ln that year were those ~J th the 
, 

gavernment of Quebec for 'construction of an airstrlp~ and a new 

Ichool ln IVUjlvlk, and one wlth the school-board for a new , 

Ichool ln KuuJjuaq. The company was employlng about 40 people 

full-tlme, of whlch about 25% were Inuit, and ,aIl but s1x were 

lacated ln the reglon. Moreover becauae of the nature of 

construction, Klg1ak employed a relatlvely - large nUlLber of 
~ 

part-t Ime local people ln the communl t lèos where lt had 

contracts. The fuel 011 dIvision, whlle n\t large, also was 

provldlng a steady profit of about S100,000 per year, and Hs 

prospects look.ed promlslng. After about flve years of 

operations, KlgLak. appeared to be on the verge of beco.lng one 

u 
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of the largest construction compan1es ln northern Qu.bec~ 

However, by mld 1986, 1 t had beco.e ev'ldent the coapany 

had serlowsly overextended Itself, and that It had 1Il11judged 
~ ,the complexlty of l~s major $5.4 ml1110n alrstrlp and teralnal 

,.------
o 

contract at IvujlV1k. What also had become evldent wei that " 

\ 1 the, 

f 

... company was losing \ or galnJng on1y small 
marglns on Its northern,constructlon jobs. Whl1e 
consideratlon was given to the posslbl11ty of 
expandlng the construction actlvltles to Include 
southern Work, it was u1timately declded by the 
Board that the company was gettlng further and 

• further from Its main objectives, and that the 
results dld not warrant such an undertaklng 
(Maklvlk Corporation 1986-87:25). 

J 
In the sUlIlmer of 1986, after record 1 ng over $~ m1l110n.-

..-.0 ln reported losses, the Board decided to discontinue Klgtak.' 8 

constructlon actlvlt1es, except for work ln progress. The y.ar-

énd June,1986 statementa reflected the 's.verity of the 

compan1es flnanc1al pOSition: a lOBS of $1.3 mlillon on 

revenues of $7 m11110n dollars. The fuel 011 d1vlsion however 

was st1l1 consldered a sound Investment, wlth relatlve1y .table 

sales and profits. 

Cc) Services 

1. Sanak Maintenance Inc. 

In October' 1983, an agreement 'was "reached b.twe~n 

Haklvlk and the Hlnlstere des travaux publ1CS .t d. 

l'approvislonnement' CM.T.P.A.) for a new Subsldlary coapany--

5anak Ma1ntenance Inc--to perform aIl th~:; malntenance and 

repalr work on the l'LT.P.A.'ws bulldlll'gs / ln the Inuit 
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.etU •• ents for- a perlod of five years. A slmllar agreement was 

\ 
reachad wlth the Katlvlk School Board. 

The main goals of Sanak were to ratlonal1ze and to' 

provlde ma1ntenance servIces' to aIl the entltles ln northern 

Ou.bec, whl1e at the same t1mè keeplng aIl of the InuIt 

•• p1oyees who were then employed\ by the cl1ents of Sanak.--

•• ount 1 ng to as many as 90 employees ln the North, of whom more 

th,n two-thlrds,were Inu1t and Cree CMaklvlk. 1983-84), 

Deaplte the addltlon of ~some new cllei'lts, wh1ch helped 

to dUtrlbute hlgh flxed overhead costs, and desplte a reported 

S2~O,OOO proflt on revenues of $4.8 mlillon ln 1984, the hourly 

rates charged remalned üncompet1tlve1y hlgh, and the company,-

w. s never able to conv 1 nce suff 1 c lent northern organ lza t,lons to 

use Its servlces, except ln emel"'9e;nC1es~y June 30,1985, Iees 

than two years after an ausplclous be~lnnl ng, 
; 

the nUllber 0 f 

ful1-t1 me employee s had been cut-back. to 34 people; Most 0 f 

them In- the: North, and about two'-thtrds of them rnul t and Cree. . /' 

For the. y'ear endlng June, 1986, the company had reported . 
ac::cum",lated losses 'of approxlmately $1 ullton" 'wHh much of 

the 10ss be1ng attrlbuted to the declS10n to retaln Inu1t 

•• ployeefl who had transferr.ed froll the Katlvlk School Board, 
, 

and other cltents, when Sanak had teken over thelr maintenance 

operattons. Bec::ause the situatIon was st111 det'erloratlng and 

even hlgher losses were antlclpated, the Maklv1k. Board dec1ded 
\ . 

to ter.lnate Sanak's operations ln the '1986-87 flscal year . 

. . . 
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In maklng the decl~lon the Board st_t.d Its conviction 

" that the ratlonallzatlon of malntenance •• r~lc.. ln the North 

'rema1ned a deslrable goal. However ln order to scht.va th. 

_-- -~ --êb-j.ac.i1v_e,_~he problems of attractlng quallfled mar-g ••• nt ,to 
- --

the Nor-th would have ta be overcome, more reasonable wag'l and 

priees would have to be establlshéd, and more local rather than 
.. 

,Y 

relocateq workers from the South would have to be .n~.g~~ 

(Mak1v1k Corporation 1986-87:23, Whlttlngton 1986:45). 

'2) Kigag Trave1 Inc. 
J • 

-1 

:.. . , .. ~ 

1)'le s'm~llest of MakIvlk's subsidiary was, eat-abllshed to 
CI. ;1 // 

expedl.l:.e northern tra ve l for the corporat 10n, 1 ta suba ld 1 er lell, 
, 0 

and other northern organizatlons such as the KSB. On s418. of 

as hlgh a~ $1.5 m11110n ln 1986, the company was generatlng 
, 

commlssion rev~nu~' of $127,865, whlch A was about $20,000 le88 

than the cast of lts operations. The relatlve1y sma11 annua1 

losses were not consldered slgnlflcant however, and t~e coapaJ1Y 
, 

contlnued ta be operated because of t~e service. lt provlded, 

and becauae of the overa!l savlflgs ln administrative cOlt. 

·(Maklvlk Corporation 1986-87:21). 

Cd) ien.wable R"Qyrci ••. 

'(12 I.agplk FtaherU •• Inc. 

In 1979~ Mak,lvlk obtalned a licence to harvest shrlm'p, 

wlth a maximum potentlal of 2,000 tons ln the Da~ls Strait. A 

160, foot trawler was chartered,~nd a Norweglan crew was hlr.d 

, for the flrst season. Thelr role lncluded the tralning"of o~.r 

a dozen Inuit ln the buslness of shrlap jlshing. Maklvlk'. ' 
" 

... 

.. 
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r.ported 1nvestaent of $1.25 m11l10n 1ncluded prov1slons for 

re'search to 1 dent 1 fy su1table stocks~ 0 f shr1 mp, ha Il but and cod '-

'ln the Ungava règlon, and a feaslbl11ty study for a processlng c.. 
plant at Port Burwell CRudnlck.l 1979: 125). 

Durlng the flrst two '1 years of operations, (1980-1981), 
. 

90 and 120 days of flshlng were lost ~ecause of planning 

problells, or lack of approprlate l1cenclri'g a9re~lIents. This led 

to a substantlal scallng down of operations, the closlng of the 

Kuujjuaq office, and the laylng off of Inuit fishermen. At the 

end of the thrèe flnanclal years ending September 30,1982, the 

company had already recorded accumulated losses of over~ $5.3 

m1l11on; and the trend was downward desplte a relatlvely 

suceesaful 1981 flshlng season. 

Because of the contlnuéd unproFltabillty of th~ 

fiaherles the Board d1rected that tb~ operations cease and that 

the ft sh 1 ng ve sse 1 "Luumaq" be so Id (Mak.l vi k. Corporat 10n 1981-

82)" By 1985, Imaqplk's operations were effectlvely wound 
.., 

down, and the accumulated losses of over $6.3 m1l110n had been 

absorbed by a reorganlzed Air Inu1t (1985) CMak.lvlk. annual 

reports). 

Soae of the 
<? 

main reasons for thls unsuecessful foray 

lnto the flsherles sector lIlerit close scrutlny, because of 

thelr Impact on a later important Initlative by a new Mak1V\k. 

8ubaldlary--t\~ Sea~u Flahery Ine. The reasons suggested were 

that Kak,lvlk, 'had somewhaf na1vely eptered the off-shore shrlllp 

flshery wlthout reallz1nglhe complexity and volatl11ty of th1s 
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type of flshery, and wlthout havlng a pool of expertl •• 

ava llable. In add1tlon ~klvlk had to overcoa. the proble •• of 

training Inult ln the use of new equlpaent and ther. w •• no 

clear 1dea of the qual1ty control and operation. efflclency 

requ1red b~J the urket. Ftnally l1ak.lvlk. d1d not have jOint 

venture partners to share the rlak.., and _ to provlde the 

pract1cal management exper1ence requlred ln thl. bu.tn •••. 

(2) Seaku Fishertes 

, Seaku Flshertes Inc. WB! establlshed ln June. 1986 to 

avold loslng the flshlng licence of the then defunct raaqplk. 
~ 

Fisherles. The company was Inltlated under the assumptlon that 

l1aklvlk would not Invest Its own cap,ttal for vesge~ operations, 

and that It would work under jOint venture arrangements wlth 

other partners who haa approprlate expertise, flnanetal, and 
, 

marketing resources. 

" The object 1 ves were to deve lop a reglons 1 etra tegy for 

fleher1es developaent, to protect the use of the fl.h.rle. 

resourees for the future 'of the Inuit, and ta create n.w job 
QI 

opportun1t1es. The strategy expectecl certain beneftt. to flow 

from the developaent of these resources. They tneluded net 

profits to support the development of the subslstence flaher1 •• , 
sector, fi sherlea deve lopmenta l st ud les, d 1 rect employllent for 

Inu1t, and the 'development of a' network of contacts and 

resourees wlthln the flshlng Industry, and wlth other Nat1ve 

d'velopment corporations (Gl111~ 1986:5-6). 
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In· 19&6 shrlmp fishing, operations were successfully 

carrled out ln D~vls Strait using a contracted vessel from 
• Denmark, and' ln addItion a joint venture operation in Hudson' 

Stralt and Ungava Bay was undertaken with the Labrador Inuit 

AssociatIon. After just two months of operatIons (to September 

30,1986) the company had already recorded profIts of $30,000 

wj'th virtually no investment of l ts own,\ funds. 

The company ,deve loped 

recognized that fisheries had 
\ 

cornerstone 0 f Inuit life 

a fisheries policy which 

always been an important 

in Quebec, and that insured 

controlled development of the fisheries in the water adjacent 

to northern Quebec. The policy distinguished between commercial 

development of fish species and the traditional harvesting of 

flsh for subsistence use, and it concentrated on the 

development of known resources of the area such as shrimp, 

turbot and scallops (Gillis 1986). It was acknowledged that the 

commercial development of the fisher ies, might create some 

conflict with the subsistence use of the se resources, 

... which though its importance is easily overlooked~ 
likely remains the single most Important component of 
todays mlxed economy of the reglon ... [Tc avoid this 
happening, efforts were planned to increase the recognition 
of the contlnued importance of subsistence use of resources 
and to put ln place pollcies that would 1 ••• deflect the 
drive 'to enhance the employment economy away from the 
traditlonal resource sector ..• toward the non-traditlonal 

,.resource sectQr (Gilles 1986:2). 

By the end of 1987, ft appeared aIl of the major goals 

of the company were belng achieved durlng a second successful 

year of operations. Seakù had entered lnto a joint venture with 
-
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a commerc1al flshlng organlzatlort--Farocan--that provld.d th • 

flshlng vessels, operatlng expertise, and aarketlng and quallty 

control experlences, and wlth the Q1qltaaluk corp,. a r.glonal 

ara of the Nunavik Development Corporation, The.e joint 

ventures underllned the econoalc value of the flshlng 11cen.e • 
. -

whlch had been awarded to the Native davelopmept corpQratlons, 

and forelgn flshlng companletfl reallzed thelr future pre •• ne. ln 

Canadlan waters was dependent on joint ventures wlth C.nadl.n 

flshlng organlzatlons. 

A pool of 10 experlenced Inuit off-shore flaher •• n h,d 

been bUllt-up, and It was forecasted there would be a n •• d for 

as many as 50 Inuit requlred on a rotatlng basts for the two 
. 

~lshlng vessels that were expected to be ln op.ratlon ln 1988, 

The stafflng arrangements were such that the Inu1t effectlvely 

were 'co-venturers on the ves se l s ( 1 . e', shar 1 ng co.t •• nd 
" 

revenues) and the experlence to date was that the Inuit could 

earn as hlgh as $20,000 for the suceesaful completlon of • 2-3 

1 t ~ 
lDonth voyage, It a1so was speeulated that ln futur. th" work 

'mlght be made attract1ve for Inu1t famlly unite and for wo •• n, 

because the majorlty of the actlvlt1es on board the v •••• l. we. 

IIfactory work", Involvlng the cleanlng and packlng of fl.h, 

As a result of projeeted net profits of over $~OO,OOO 

'for 1 ts fi rat complete year 0 f opera t 1 ons, a. 1987-88 r •••• rch 

program was proposed call1ng for a slgnlfleant aaount of 

development-orlented research to be done elther by Seaku or by 
"-

the Maklvlk Research department, and ln coop.r.tl~n wlth 
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çommerclal orqanlzatlons, and other Native development 

orqanlzations. This Included ~esearch on off-shore and in-shore 

seallops,' Aret1c char, and the possibilities of a fish culture 

project ln northern Quebec (Seaku Flsheries 1987), 

je Makiyik'. rin.nci.l Experience: A Chronglogy 

Our1ng 1ts early years, Makivlk underwent a rapid 

expansion of 
....., 

its interests and its economic gevelopment 

act1vitles; with financ1al results that too\ often were quite 

unsuccessful. In the course of pioneering the ~perating 

principles for Inuit-owned ventures in Canada, many 

d1fficult1es were encountered (mostly attributed to management 

1hexper1ence) and a few ver~ expensive lessons were learned, 

•.. there are enormously high ,start-up costs; 
there is an almost complete lack of solid 
economlc base ln northern Quebec; and .the heavy 
dependence by the North on southern expertise 
me~ns that we have a long way to go in achieving 
'northern self-s'Ufficiency (Makivik 1981-82:3). 

By the 

and projtcted 

end of September,1982 after five ~ears of actua~ 

operations Makivik had accumulated $8.1 million 
1 " 

ln net revenues, "but loss_es of i ts subsidiary companies had 

accumulated to almost $13.6 million, resu1ting in a net 1055 

posl t Ion of $5.3 million (See Figures 3.4 and 3.5). The staff 
1 

of ~he Corporat1.on had then grown to about .63 persons; 23 
~ 

working in the North, and 40 working in Montreal and Quebec 

C!\y. 1-

As a consequence of the poor f i'nanc l'a 1 si tuat i on a 

tlghter system of financlal controls was established during the 
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Figur. 3.4 Or 

Kaki v1k Corporat 10n and Subs ld1âr1es Net Inco.e CLo.!~ Y'IrlY 
Since Inceptlon to Sept •• ber 30, 1991 and Pro1ectioD' for 

the Yeer End1ns; Septe.ber 30, 1992 
( Source: Ha~lvlk Corporatlon, Annuel Report 1981-82) 
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• ligure 3.5 

$ub'ld.larle. of Hak.lvlk. Corporation Trend of N.t Inco •• (Net 
Lo,,) Frol Inc.ptlon to S.pte.ber 30,1981 and Projections For 

th. V.ar Endlng Septe.ber 30,1982 
_ (Source: Maklvlk Corporation, Annual Report 1981-82) 
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winter of 1979-80. The Board also resolved ln future to oparate 
,. 

only on the Interest received from the compensatIon funda (and 
l 

~ot the capital itself) and ~o focus more on communlty 

developmefht actlv1tles. Progress on the last goal wa. to be 

achleved by allocat1ng $5 mlillon to the Landholdlng 

Corporations over flve years, and by establlshlng a co.munlty 

development fund. 

1982-83 fln.nCl.~.r a slow but .y the end of the 

steady Improvement ln Maklvlk's flnanc1al performance alr.ady 

was belng seen. Although Maklvlk was st1ll ln a loas position, 

-
and was stlll flnanclng the losses of some of lts subsldIar1es, 

-------------------
It was anticlpated the expected sale of some aesets from the 

falled ve~tures would saon help allevlate the 108s poslt1on. A 

rlve-year plan 

bank loans 0 f 

the obeglnning 

subs1dlar1es • . 

was formally Implemented ln 1982. to reduce the 

Maklvik and lts subsldlarles ($14.7 m11llon at 

of 198;. wh lch w lthtl\e co.mb 1 ned d. fic 1 ta of t~ 
meant that the CorporatIon had actually d~ 

Into lts compensation capital), to phase out unsuccessful 

operatIons, and ta lIqu1date unnecessary ass.ta. 

The 1983-84 _flnancial reports showed thst the bank loans 

had been reduced by almost 50% to $7.8 mlllion, and th.re had 

been a net capltal growth ln the compensatlon fund equIval~nt 

to almost $3 million. These reaults had been achleved by 

closely followlng the flve year plan, by an 1mprovement in th. 

f1nancial results of some subsldlarles, and by the sales of 

some hlgh-cost assets. The Corpo~atlon also wes benefltlng from 
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a 3ubstant1al 1mprovement 1n 1ncome fro. 1ts $22 m11110n 

cap1tal portfollo (at an Interest rate of about 15%) and by a 

d.clslon to shlft Its Investment towards hlgher yieldlng 
, 

securities and stocks. ThIs perlod also was marked by an 

appar8nt effort by the Corporation to tap more systematlca1ly 

lnto exI~tlng and new provinclal and federal fundlng programs 

8.g. job-creation and traIning programs, the Nat1ve Econom1e 
"'............. . 

Development Program (NEDP), and programs to Improve alrstrlps. 
i'" 

As the CorporatIon Increased Its actlvltles the number of staff 

pos1tIons a1so ,grew; of the 262 permanent employees, 106 were 

Inu1t. 

In 1984-85 Maklvlk's f1nanclal sItuation cont1nued ta 

prosper, and Its net worth, (excludlng compensation capltal 

funds) grew ln 11ne wlth the f1ve-year flnanc1al plan. Durlng 

the y.sr ended September,1984 the net worth Increased b~ $1.8 

ml1110n, partly as a result of better than forecasted yields on 

the portfolIo Investment of about 14%. Although the flnanclng 

of Landholdlng Corporations had been termlnated ln Oetober, 

1984 Increas1ng amounts of money were becomlng available 

t~rough the communlty development fund; $425,000 ln 1985. 

The overall flnanc(al conditIon of Maklvlk remalned 

healthy durlng the fiscal year endlng September,30,1985 desplte 

the fact that the losse~ of Kiglak. and Sanak ($652.000) 
.-
vlrtually ste up aIl the $748,000 ·prof1ts of A1~ Inult (1985) 

and the Klgaq Travel Agency. Three years Into the flve-year 

flnanc1al plan cumulat1ve revenue had exceeded cumulative 
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expenses by $6,500,000--some $470,000 less than projected ln 
, 

the plan. However cumulat1ve losses ln the subsldlarle. ($2.8 

mlll10n) also were $250,000 'less than projected. The result wal 

that the Corporation had $3.7 ml1110n ln net Incom. to uae for , 
relnstatement of cap1tal, communlty dévelopment projects and 

venture .capltal.-only $200,000 less that projected at the .t.rt 

of the plan ln 1982. The net worth of the corporatlon -1ncr •••• d 

from $4.7 to nearly $8 m11l10n; mostly account.d for by 

lnvestments ln the f1xed Assets of Maklvlk~ Although Inter •• t 

rates were decllnlng the Corporatlon was able to achi.v. a 

r~turn of 10% on Its Investment portfollo. In accordance wlth 

the plan. $1 million of the net Income was set aSld. to b. uaed 

for development projects. 

The 1985-86 year was not a good on. flnanclally, du. 

largely to Increased operatlng expens •• , and a dlfflcult ye.t 
J. 

and collective losse~ by Klg1ak and Sanak of almost $1.8 

mll110n. A nei flve-year plan was accepted calling for th. 

settlng aslde of 20% of net 1ncome each year for rein.tatea.nt 

of capital. and for the allocation of the re_a1n1ng net lnco •• 

equally between communlty developaent Rrojects, and new 

bus1riess ventures. An smount of $2.3 m11110n for the •• l.tter 

purposes was projected for 1986, rls1ng ta about $4.4 .11110n 

by 1991 CMaklvlk 1981-1987 and "Kaklvlk 

Jan.1987). 
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, l.,I., •• nt Qf H.~lvlk'l loy •• t •• nt Strat.gy 

A. Introduction 

An alselsllent of the st\-ateglC: Investlllent ehoices to be 

made by Nat1ve development corporations can be approached from 

a s.ctora 1 ba sis, e.g. development of renewable resources or 
... , 

~our 1 sm, or from the pOint of vlew of an approprlate 

lnstltutlonal mlx, e. g. prlvate sector, joInt vent ure s, or 

cooperative-type organlzatlons etc. An assessment also can 

focus on the strategie cholees made wlth respect to the locus 

of the soclo-economlc initiatives made; whether they have been 

eomaunlty-bssed, reglonsl, or pan-reglonal. A thlrd level of 
-

a •• e.s~ent can be made wlth respect ta ,the way ln whlch NatIve 

dlv.lopaent organ1zatlons have organlzed themselves to handle 

the:r polltleal and eeonomle roIes, and thelr relatlonshlps 
... --....... ~ 

wlth othe~'Native organlzatlons, government~, para~governa.ntal 

organlzatlons, and the prlvate sector. . Alternately a 

d,v,elopment corpora tian èO,uld be 
/' 

asselsed slmply on the basls 

o~ the overail manag~ment of 1ts compensation funds, and the 

ways ln whleh the corporat1on has handled lts responsIbl11tles 
• 

J" 

for certain land qoldlngs. Flnally, an assessment of an NDC's 

op.rattons could be made on the basls of the overall pro~r&ss 

achleved ln accompllsh1ng Its varlous object1ves. 

It ls preferable that a revlew of any NatIve development 

corporat1on should elearly try to 

\ 
conslder the soclo-econoale 
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Impacts of thelr lnvestment strategy wlthln a very.broad 

poU tlcal and soc 10-economlc framework. Nevertheless, 1 t should 

be recognlzed that comments ,o'n the effect1vene.s of the 

operatlons of NDCs at thls pOlnt 

tempered by a frank acknOW;edgem~ of 

ln t lme would have to be 

the complex environ •• nt 

thes.e corporations have pad to work wlthln, and th. relatlvely 

short hlstory of thelr op~ratlon8. 

B. Keklvlk'. Inva.t.ent Record * 

Maklvlk has devoted considerable organ1zatlonel effortl 

and 1 nvestment funds--solle $40 \. ta $50 .ll11on over a tan y,.ar 

perlod--to broaden and to lmprove the soclal and .conoale ba •• 

of the communl t les, ta enhanee the return on the 1 r compenllt 1 on 

funds, and to lncrease the avallabl11ty of jobs and 1ncom. for 

the Inuit of northern Quebec. } 

Wlth respéct to~the mlx f 
'0 

cholces made, It wo'~ld appear 
1 • 

sectoral and Institutlonal 

that Mak.I v 1 k.' s 1 nV.lltm.nt 

decls10ns have been 
, 

ra f leet Ions 'ore of r.91:na~ 

t lm 1 ng 1 dlosyncrac 1 es. perce 1 ved 'opportun! t 1 es. and 

considerations, than of expl1clt Ideologleal preferences. or a 

clear developmental strategy for the reglon and for the 

lndlvldual co •• unlt1es. It 11 Indlca t 1 ve 0 f :the Il low pragra 8. 

belng made ln the area of strategie plann1ng that ten y.ers 

after the slgnJ.ng o.l the Agreea.nt meny of t~ ker a.pect. ,of. 

regl~nal ~r communlty devèlopaent plan,were still unr •• olved, 

and the varlous Nàtlve controlled ,entltles were still 

'~ttellptln9 to ratlolllallze thelr respect1ve dev.lapa.ntal roI •• , 
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and to deflne thelr organlzatlonal, "turfs" (l1aklvlk Annual 

Reports, Enchln 1987, Harvey 1987, Smith 1987b:Cl). Durlng the 

mld-1980s thls led to a situation where the Inuit populatlon 

w •• Incre.slngly showlng a somewhat ambivalent attitude towards 

a range of social, polltlcal, and economlc devetopment matters. 

The coamerclallzatlon of car1bou huntlng was a case ln 

point thah 111ustrated the paradoxes whlch the population and 
-

Maklvlk were faclng ln maklng Its Investment cholces (See 
1 

Chapter ~II for background). On the one hand the Northern 

Ouebec Economie Development Conference, held ln 1985, concluded 

that subslstence harvestlng must be the prlmary consideration 
.. 

of any development and Investment strategy. It also was 

determlned thls a~pect of the harvest must be protected at all 

coat., and tl1.at aIl Inuit must be the beneflclarles of auch 

harvestlng. On the other hand varlous prlvate Inuit 

entrepreneurs 
.r 

. 
had expressed Interest ln harvestlng and ln 

-marketlng the Caribou herds of northern Quebec, and etudies by 

the Government of Quebec had Indlcated that the commercial 

harvest was not only econo.mlcally feaslble, but;- wa s 

ecologlcally deslrable. Further, one of the basic po11cles 

proposed for vlrtually every NDC ln Canada was to encourage 

Na t 1 ve people to;' become self-employed entrepreneurs 1 n area s. 

wh.re they were culturally comfortable eWhlttlngton 1986:72, 

MeLeod 1985). 

How an Investment strategy could be devlsed that would 

}econc l1e the contrad 1 ctor'y economlc prlnc lples and soc la l 
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values of prlvate enterprlse, ~lth the co •• una~ 80cla1 

attitudes of the Natl~e people re1l41ned to be seen. 

Neveri;heless there were Indlçaflons that Innovatlv. 

Inve~tments, exempllfled by the Seaku flsherles project. m1ght 

polnt the way. to an approprtate solutton to these klnda of 

problems. 

The cholce of capital vs labour-lhtenslve Invest.ent 

strateg1es was clearly related to the question of,Bectoral 

options dlscussed above. As has been noted by .any dav.lop •• nt 

spec1al1sts, If profltab111ty of 1nvestlllent were th. only 

lIleasure of success then capital lntenslve projects would beyond 

doubt be the-best Investments for NDCs. 

Koreover. 1 f other var lab1e 8 are 19ndred 
completely,'ii -ehe most 1091'081 tnvel!ltments would 
llkely not even be ln the North. Howev.r, 
condomlnlum complexes ln Florlda, for example, 
although promlslng a high pbtential return on 
Inves~ment, would provlde no J~bs or tra1nlng for 
northern natives, would do llttle to stlmulate 
the northern econOmles, and w9uld add lltti. ln 
the way of communlty servlce to the cltlzens of 
the North (Whlttlngton 1986:68). 

Maki v 1k' s exper 1e!l.=:e wl th A lr Inult, Klglak, and Sanak. 

lliustrated the _compleXl ty of lIlaklng a choie. betw •• n 

profltablilty, and the other goals of sound develop •• nt auch al 

jobs. f and al better qual1ty of servlce ln th. North. All of 

these lnvestments were ln many ways "good" lnveltlllent choie •• 

for lmprovlng 'servlce, 
1 
1 • 

for stlaulatlng the co •• unlty 

econoales. and for1creat1ng job and traln1ng opportunltle •. But 

I~ 
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ln aIl lnstances they proved to be examples of Maklvlk thlnklng 

too b1g, too soon. 

It May be Insttuctlve that of the three Subs1dlarles 

•• ntloned only one--Alr Inult--was still functloulng by the end 

of 1987;'~nd even then It was earnlng onlya modeBt return on 
. 

Investment. Air Inult's contlnued existence appeared to be due 

largely to a serles of tough Board declslons that rld the 

Corporatlon of unprofl table extraneous operations (e.g. 

restaurants, and- the alr"chartering actlvit1es ln the South) ,. 
and a resolutlon to focus on Improvlng Its aviation serv1ces to 

the northern commun1tles. Nevertheless th!s Investment was 

often cr1tlclzed (and was sometlmes jOklngly referred to as 

J 
fi A 1r Wh 1 te Man") because 1 t wa s largel y run by non-Nat 1 ves, and 

"!! 

appeared to be Ignor1ng one o~ the prlmary goals, whlcb was to 

crute jobs for Its constituents. In 1987, for e'xample, only 30 -

Air Inuit jobs of a total of 120 po~.:.tlons wene reportedly 

f11led by Inuit (Ench1n 1987:BI-B2, Sm1th 1987b: Cl) 

The cholce of an approprlate entrepreneur1al mlx was 

.entloned- prevfc)usly as another key Ind lca t 10n 0 f the 

\ 

.ffectlveness of an NDC' s investme,nt strategy. At least ln the 

•• rly y.ars Makl vlk appeared to hav~ concentrsted Its 

tnvaltments on wholly owned pan-reglonal subsld1arles-- as 

dlst1nct ,from. fof' example. jOint ventures w1th the pr1vate 

sector. -or 1 nvestments 1 n reg1 ona l, or communl t y development 

ln1tiatives such as the land-holding corporations. or local 
.. 

Institutions such as the cooperat1ves. p 
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After sorne pressure from shareholders and the 

communities Makivik cha~ged its entrepreneurlal m1x and began 

to direct substantlal funds to the landholdlng corporations, t.o 

a separate community development fund, and to a joint venture, 

in the case of Seaku. As a result of further shareholder 

pressure Maklvik aiso appeared to be changing 1ts vlews 

concerning the multiple political and economic role~ of the 

Corporation, and its r~ionshiPS with other Native 

development organizations. 

This was evidenced by a 
) 

proposed' move in 1987 to 

establ!sh a separate $8 rnilli on community development 

corporaticn which would be better equipped to respond to 

commun! ty capital needs, and which would concentrate on 

provldlng venture capital and other resources to Indlvidual or .. 
locally-based projects without belng unduly influenced by the 

corporation's polltical and financial guardianship roles 

(Smith 1987a: Al). It was argued that the overaIl legltimacy of 

. NOCs could be strengthened if their polltlcal and economlc 

roles were exerclsed through separate entl.ties, because these 
( 

~ 

roles 
1 " 

required different channels of access and pressure 

tactics with government decision-makers, and different 

connections and alliances with potentiai par~ners ln the 

private sector, and even. with other native organlzations 

(Whlttington 1986). 

By the mid 19805, after a relatlvely short tlme-frame of 

experience, there appeared to be a consensus among NDCs that 
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economic lnvestment strategies requlred a dlfferent 

perspective, and~different organization skills, than political 
, 

development issues such as self~government, and the place of 

Aboriginal people in the Canadian confederation. As one NOe 

Director commented when asked why thelr development corporation .. 
had run Into so many financial difficulties, 

Too many people controlling the develop~ent 
corporat i on led to a breakdown in... [the 
decision making process) .... Our major problern was 
we kept looklng for political leaders to run our 
buslnesses (Huggard 1986:6). 

What has often been referred to as the "cruel contradiction" 

faced by 'NOCs has made 1t d1ff1cult to access the1r respective 

roles as guardians of compensation funds, and the Native land 

settlements. The NOCs have, faced the alinost impossible task of 

investing their compensation funds, and using their land-base 
.; 

for purposes of protecting, or better still enhancing their 

investment capital, while at the same time trying to use a 

certain proportion of these funds as leverage for promoting the 

short-term welfare of their constituents. 

In a ,eorporate world which was strange to many Native 

people, the new power struct~res such as Hakivik were 

constantly struggling to find the right balance (Fisher 1987). 

In the main it 'appeared that most NOCs had taken the position 

that investments of compensation funds were to be made first on 

the basis of economic soundness, before any social returns were 

considered. How would this kind of investrnent strategy benefit 

people at the cornmunlty level? The response probably varied , 
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with each Native entity, but the investment rational seemed to 

be based on the "trlckle down" economic theory. " Flrst you 

have investments, then employment opport_uni t les", the Managl!r 

of the Inuvialuit Development Corporation (rOC) was quoted as 
"\ 

saylng. 

This strong reliance ~on financial investments, rather 

than active 
.,l 
ousiness or communlty development, led to 

critlcism of sorne NOCs about the misuse of_pompensation funds . 
. 

The former head of the Comml ttee For - Orlqinal People 

Enti tlement (COPE), ln commenting on the investment ,strategy of 

the Inuvialuit oevelopment Corporation (IoC), stabed that too 

much money was being put into high return lnve~tments wit~ the 

result, "that the poor Inuvialult keep starvlng" (McLeod 

1985) . 

For other . NOCs, sucll as the Metis Development 

Corporation (MDC) the strategy was to try and pass on benefits 

to the 

Mètis, 

people by encouraging the entrepreneurial spirit of the' 
li 

and by staylng out of the way of the reqional 

devel'opment corporations and smali commun i ty-based bus i nesses. 

Their posltl,on was tO,act as investors, rather than emplo~ers. 

The Yukon Indian oevelopment Corporation (YID~) appeared to 

have taken a wider Interpretation of the1r role, but 

,nevertheless to have focussed on the suPP?rt 'of small business 

vith expertise and cash, and on community-based development 

activlties by provldlng " •.. services that will enhance band 

corporations, invest in businesses that yleld 
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possible risk, and ta provide employment opportunities" (McLeod 
~ 

----1985). The position of the Nunasi Corporation ln the Eastern 

Arctic was to review investments from the point of view of job 

creation or training operations. Their- uitimate goal was ta 

have 100\ -Inuit tralned management ta run the Corporation. 

For comparison purposes the investment attitude of .. 
Makivik has, at one time or another, appeared ta compliment aIl 

the above positions. The initial goals of its aggressive 

Investment strategy appeared not to have been cIearIy drawn, 

but to have been based on opportunism and the attractions of 

high-~rofile, prestige projects. They created little employment 

and had little Immediate, visable, and positive impacts at the 

communl ty level. Accordlng ta sorne views these projects "hi t' 

the sklds, because of irrespons i ble workers" , and 

"mlsmanagement" (Smith 1987b: Cl). 

Nevertheless, even by the early 1980s the Corporation 

already had adjusted its investment strategy by: successfully 

'implemêntln~ the first flve-year flnancial plan; scrapplng or 

reorganizing most of its subsidiaries 50 that by 1987 they were 

on a much sounder financial footing; rationalizing its internaI 

operations ta cut costs; taking the necessary steps ta delink 

the political and economlc 
/ . 

aspects of Its operations, and ta 

begin working with the KRDC, the KRG, and the FCNQ ta establish 

a separate regional development organlzatlon. Finally Makivik , 

Implemented a second five-year plan that would take the 

corporation lnto the 1990s, whlch would focus on the 
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relnstatemant of capital through a aore conservatlve venture

cap1tal program, and that would support dev.lopa.nt inltlative. 

at the coa~unlty levai. 

, 
\ 
\ 

\ 
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( Flnal Ob •• rvatlons 

A. IntroducUon r -"" 
1 t 1 s beyond the purpose of t?lS thesls to affer e1ther 

prelcrlptlve concluslons concernlng soclo-econoale development 

pollcles ln northern Canada, or the efflcacy of the lnvestment 

strategies followed by Nat1ve development corporat1ons ln 

northern Ouebec, or elsewhere. Nevertheless the revlew of 

d.velopment~pollcy statements plus the observatlons referred ta 
/ - . -

ln t~e earl1er chapters on the actual aperatio~s and lnvest.ent 

" exper1ence of other Natlve controlled entlt1es, le ad lnevltab~y 

'to some speculatlons about future development scenarlos for 

northern Ouebee. These are dlseussed below ln rough arder of 

lmportance. 

B. Self-Gov.rnment 

development corpora t 1 on ln 

~ \ 
Makfv 1 k' ~~~~ every", other Nat 1 ve 

, ~ - \" --; ) 
Canada. the('\\,l~n(l'Ii~ vlews of 

contemporary IJstudy d northern . ~~ , 

The arguments of 

almost every 1mportant 

development pol1eles. and the offlclal views of ,most of the 
J 

g~v.rnments ln Canada, are consistent on one point (Government 

of Canada 1987a). Self-government Is undoubtedly the ultlmate 

way to revolutlo~1ze the economy of the North. and to radlcally 

llDprove the ,soclo-econoalc status of Native peoples 

everywhere. 
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In whatever formats are eventually 8gread upon. N.t1ve 

self-government would III 0 st 11k.ely lnclude. at least, the 

devolution of responslbl11tles for so~lal and econoUe 

programs. and polle1es such as bloek-grant fundlng. 

The Federal Government believes that signlficant 
tangible benefits would result from expllelt 
constltutional recogn1tion of aborlg1nal self
government rlghts. ThIs approach would provlde 
for self-government based on sboriglnal people. 
taklng responslbl11ty for thalr own declslons 
rather than hsvlng decls10ns made for them: ba •• d 
on self rellanee rather then dependence; based on 
prlde and a sense of self-worth (Government of 
Canada 1987a:11). 

After decades of often frustratlng negotlatlons what made 

Native people thlnk they could achleve self-governm~n~? Th. 

snswer seemed to be .. 1 f you can dresm 1 t, you can aehleve 1 tOI 

(Kennedy 1985:80). 

W1thln a broad pol~tlcal framework of self-gov.rns.nt 

Native d~velopment corporations would undoubtedly have a major 

role ln the eeonomy beeause of thelr potent1al for fOlter1ng 

enhaneed eeonomle power on behalf of the Native communlty. Such 

ecanomle prestige could not help but Increase the polltlcal 

power of the Native communlty ln the Canadlan polltlcal proe ••• 
~ 

eWhlttlngton 1986, Sm1th 1987b: Cl). 

In the latter part of the 19808 lt W4S becomlnq .v1dent 

that evolut lonary forma of self-government were dest 1 ned to be 

a real1ty for northern Qùebee,' They would reflect more 

accuratel y the soc 1 a 1. eeonom 1 c, and cul t urs l needs 0 f the 

InuIt communl\les. But Ine1dentally they a1so would be h.lpful 
\ 
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ln clarifylng the roles, and ln democratlzlng and improvlng the 
1 

accounta~llity of the operations of the various Native 

controlle~ entitles there. Although some of the impetus for new 

forms of self-government cou Id be attributable to 

dissatisfaction wlth the Agreement and the Implementation 

process, i t also was just as 11kely to be a reflection of a 

heightened understanding of the democratic process, and a more 
v 

mature, confident attitude among the Inuit about their cultural 

future (Smith 1987b: Cl, Enchin 1987:Bl-B2). 

ç. Socio-Economig Objegtives 

NOCs have learned from experience about the problems 
.-.. 

encountered when they attempted to blend Native soclo-economic 

objectives with corporate Investment goals. The process of 

I1nklng objectIves and Investment goals was often called 
\ 

strategIe planning, and while the actual piocess varled from 

situation to situation, more and more Noes were acknowledging 

that such ~Plannin~s a fundamental first step prior to the 

&ctual launèhing of an investment program (Huggard 1986). 

Makivlk was establlshed with certaIn very general 

objectives ln mind (see Chap III), without there being any 
~ 

obvious prlorlzation of programs or projects, and without thère 

being a general notion of how progress on the different 

object 1 ves could be public ly 'mon 1 tored' or 

, 

ascertain how development objectives were belng achieved, and 

to be in a better position to hold their leaders accountable ) 

for making progress, it Is likely in future that certain 
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sttandards would have to be establ1shed for ·NDes. such a. 

Maktvlk.. that would serve ~s indicâtors of Native econoalc 

se lf-re 11ance and se l r'-suf f lc llncy. 

Exallples of these lnvestment \, standards alght tak.. th. 

followlng forms; 
. 

(a) The creation of, and lmproved access to, target.d 
t 

numbèrs of meanlngful, rewardlng, and a.cure job •. 

Cb) Enhanceaent of economlc and •• ploy.ent options 
~ ~ 

Cmeasured ln number of poslt1ons creatad etc.) for mal •• and 
. 

females illke, ln Native and/or malnstream economles. 

Cc) Establishment and expansion of. and strengthened, 

" Natlve-owned and controlled buslness~s and enterprls ••. 

(d) Creatton of Natlve-owned and controlled w.alth, a. 

~asured ln terms of flnancla1 capital, and communlty capital. 

Ce) Specifie Native training programs for lmprovlng 

human sk.llls and organlzatlonal capaclty. 

Cf) Improvement ln standard meaaurable 1nd1catorl of 
)' 

overall econoalc, social, and envlronmental condit1on. and 

performances sa as to monitor Improved flnanclal secur1ty, 

eaJ)loylllent equl ty, and economlc cholce. for' the populatlOnJ 

wlth a consequent decrease ln dependenee on government welfare-

type support programs COntarlo NatIve Affalrs D1rectorate 

1987). 

D. Governaent Role. 
1 

The relative size and potentlal Impact of the lnve.taent 

. " capital controlled by ~the NDCs compared to the much larger 
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ag~r.gat. of governaent soc lo-econoalc . Investaent capital, had 

alw~. be kept ln perspective. For 

aggregate rederal government expendltur~s 

exaaple, ln 1975-76 

( 

1 n northern Qu'~bec 
l 

• we. ln the order of $60 mlillon, whlle the leverage of annual 

capltal expected at the tlme. to be ln the hands of the Cree 
... 

and the InuJt, was $13.5 mlll1Qn I.e. a ratio of about 25% of 

'-
g6vernaent spend1ng. Th1s percentage a1so wou1d have to be 

con.ld.red a m~x1mu. aaount, because ~ certaln amount of the 

NDC Inve.tment revenue would have to be co •• ltted to soclal 
o 

progra •• , and other non-econoalc activitles (Snowdon 1982).' 

What this meant was that the lmpact of government direct 

.and Ind1r~ct spendlng was always 901ng to exceed, by a large 

" degree, the flnanclal leverage that Natlve organlzat1ons could 
\ 

, 
ever expect to have to proaote econoale dev.lopaent. An 

( ~ncre •• lng populat10n, and the rap1d gro.wth ln the potentlal 

labour force, would tend t\~ore than offset the effects 

reellstlc estimates of 1 cre~ed revènues generated 
" - - -\ 

NDC's own fnvestment cap1tal. 

of any 

by the 

To put th1s Into perspectlve, 
\. 

lt 18 worth bearlng ln 

mind that the Inu1t recélved a cash settlement of only abo~ 

$20,000 per cap1ta to be pald out over 20 years accordlng to 

the Agreement. Th1s compared to tota+ federal and provlnc1a~ 

govern.ent par caplta spendlng ln northern Quebec, on soclal 

lnve.tmenta and transfer paymenta, whlch amounted to nearly 

$27,000 annually as of 1986, and an estl.ated $60,000 of 

venture cap1tal that was requlred to create Just one new job ln 
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(Snowdon 1982, Smith 1987a: Al). The prevalent ii~rthern Quebec 
'f 

mlsconception among the shareholders of Hak i vik, and possibly 
~ 

among certain governmental circles or the public, may be that 

Hakivlk and other NOCs had relatively significant f~nds for 

investment purposes. As the above figures suggest this was 

certainly not the case. It could therefore be anticipated that 

NOCs would remain dependent on substantlal gove~nment fundin9 
, 

to support the ir development programs, and that governments 

would in future pay more attention ~ funding .. initiatives that 
- ~ 

are supportive of Nat!v~ self-governme~t and self-reI1ance. 
~ 

For their part the most successful NOCs ln future may be 

t'hose that learn how to adjust, des i gn, or even "repackage" 

their investment projects to fit the priorltles and programs, 

and the ideological philosophies of the governmenta in power, 

to improve the!r skills t. at accessing the many sources of 

Investment funds and programs that already are available (and 

which are often not fully used>, and to monitor very carefully 
• 

how the contzol and evolution of the1r development can be 

Improved by future changes in.national social programs, e.g. a· 

guaranteed income-securlty program, a national day-care 

program,. or a national 
4 

training "workfare" proqram or 

(Department of ~ndian and Northern Affairs 1987). 

B. Inuit Cultural Valu., 

Whatever inves~ment strategy 15 followed by the NOCs lt 

Is evident there has ~een, and will cont1nue to be, a 

slgnlflcant shlft in social values and cultural traits among 
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the Native peoples. sy, ~heil action!! 8ince--the Agreement, thè-, 

Inuit of Quebec had demonstrated they prefered Independence 

over communal handouts, and they seemed prepared to make the 

leap fram work 1ng at a trad 1 t 1 ana 1 1 i festyle ta exper Imentlng 

wlth -modern-day entrepreneurship and eriterpr ise. In a 1987 

stùdy It was found, for example, that the pereentage of the 

labour-force earning a living at traditional occupations 

(sculpting and trapping etc.) had deelined from 41% to 7% sinee 

1953, and that thls was largely relatea- to the increase ln 
" 

salar ied government job~; from 16~ to 65\ over, lh~ same per lod. 
1 

!!'here also were other ind i cators, referred to ear 1 ier 

concernlng the substantlal interest of Inuit in ereating their 

own businesses, their willingness to move to find employment, 

thelr participation ln retralnlng programs, etc. that suggested 

that Eqndamental changes were already occurring rapldly wi th!n 

tbe centur les old Inui t Il festyle. Sorne observers were fearful 

thls culture would be lost, but many Inuit appear ta be willing . 
to accept sorne dimlnution in certain of their cultural values 

in return for greater socio-economic and political self-

suffic!eney. In the vlew of the head of Maklvik, 

Most of the guys c'rying are {.~le} who want the 
Inuit tJ stay the noble savages that they thought 
they were. l'm sorry, we are not here to live up 
ta anybody's expectations or cultural prejudices 
(Enchin 1987). 

-'e DlvalQpmant.1 Aggrg.cbl' .n4 TQgl, 

Sorne important developmental approaches and tools were 

_already becomlng evldent ln the mld 1980s. Commun! ty-based 
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development and; encouragement 0 f slIa Il b'us 1 nesses are ex •• ple. 

noted ln the p~ecedlng chapters. For the future, the adoption 

of other appro~ches were Indlcated as follows; 
1 

Ca) Thle t f NDC t f b Id lapor ance or s 0 OC us on ul In9 an 

organlzatlon&l capaclty so that Inuit equlp th.mselv •• to plan 

and d1rect the elements neceasary to lmprove soclo-.cono.le 

development. Th1s translates lnto a vastly 'laproved .y.te.~f 

educatton, and Innovatlv~ experlentlal-ba •• d training, to try 

and salvage a youthful population that had b •• n deel.at.d by 

~tors' such as a generally Ineffectlve ~ch~ol systea, wa.teful 

or lrrelevant tralnlng programs, a walfara econo.y, and an 

InefOclent and overly costly governllent bureaucracy. 
\ 

t 
Ch) The devel~pment of government progra.s that are , 

orlen~ed to address the full range of ppportunltlell that are 

unlquely aval1~ble to Nat 1 ves 1 n the North. Progra. 
1 

opportun i t les ln the fields of envlronmentaI res.arch and 

monltoring, national securlty and defence, and education or 

adv~nture-orlented tourlsm. are exallples. 

Cc) The paceh of development, and the for.. and 

aechanlsms for program dellvery ~ould more llkeIy tak. Into 

account the levels of developaant prlorttl •• , and the 

capaclttes of the Inuit population and th.lr eo •• unltl ••• An 
1 

analogy ls that the rate of change experlenced by Natl·v •• ln 

the past, as they 
o 

grappled wlth a capltallstlc socuty, ha.
A 

lbeen equated to glv1ng a group of ", stockbrokers 20 Y •• ra to 

lea,n how to live by catchlng whal.~ CRead 1987). 
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(d) The developaent 3trategles that woùld 

peralt dlff~~entlatlon along several dlaenslons to eabraee 

~peclfie econoaic seetora e.g. renewabie resourees or tourlsa, 
o 

and specIfie programs and services, e.g. tralning and buslness 

advlsory services, as well as a ,varlet y of lnstltut10nal 
) 

formata such as jo 1 nt pub11c/pr 1.vate ventures and worker 
,> 

cooperatives, and native 1nveatment bahks (TrIbal Assets 

~anagement, Natlve Venture CapItal). 

Ce) The reallzatlon among -N~~lve peo~le that NDCs 

already had made a substant1al contr1butlon to the, 

no 

... developaent and enhancement of nat1ve 
polltlcal, buslness and organlzatlonal skllls, 
and with them a sense of prlde and accompllshment 
not only among the top corporate leaders, but at 
other levels ln the natlve soc1al structure. 
Perhaps the eKpectat~on8 that they must slnk or 
swi. 1n a competlt1ve buslness world contrlbuted 
to these poslt1ve co~sequences, and,to the real 
sconoalc successes of some ot these corporat1ons 
(Parsons 1984:50): 

Cf) Flnally, 1t would be generally 
~ . 1 

reeognlzed there was 

all-•• braclng approach, or a un1versal" model, for 

sucee.slul Native development corporat1ons to follow. A ~arlety 

of n .. ~, ~nd Innovatlve develop.'V't tools were .golng to be ~ 
required by' the NDCs, and the other Native ent1ties, to achieve -- . 
the levei of sustalnable, balanced, and long-tera developaent 

, that waa des1r.d by the Inult of northern ""Quebec. 
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